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2ABSTRACT
The leg is la t iv e  and a d m in is t ra t iv e  f ram ew o rk ,  e s ta b lish e d  by 
the n a t io n a lis t  governm ent a f te r  1948, p rov ided  the b as is  fo r  the l a r g e -  
sca le  co n s tru c tio n  of r a c ia l ly  se g re g a te d  townships fo r  A frican  w o rk e rs  
throughout South A fr ic a .  D ire c t  s ta te  in te rven tion  in the p roduc tion  of 
h o u sing p a r t ia l ly  re so lv e d  the housing  sh o rtag e  which had ex is ted  since 
befo re  the Second W orld W ar. The th e s is  seeks  to explain  why s ta te  
in te rven tion  in the sp h e re  of housing  a s su m e d  this p a r t ic u la r  fo rm  and 
how township p o lic ie s  w ere  ac tua lly  im p lem en ted . It a lso  seek s  to 
u n d e rs tan d  the ro le  of th ese  sp a t ia l  fo rm s  within the s.ocial fo rm atio n  
It i s ,  th e re fo re ,  an a n a ly s is  of po licy  fo rm ula tion  and im p lem en ta tion  
within the context of po li t ica l ,  econom ic and ideo log ica l re la t io n s  and 
conditions ex is t in g  in South A fr ica  over  the p e r io d  1 9 45 'to  1965. The 
th e s is  a rg u es  that the o r ig in s  of townships p o lic ie s ,  which w ere  le g i t im ised  
by the ideology of ’a p a r th e id 1, a re  to be t ra c e d ,  on the one hand, in the 
r e la t io n s  within the s ta te  - between c e n t r a l  and loca l a u th o r i t ie s  around 
the question  of housing  subsidy , for exam ple  - and, on the o th e r  hand, 
in the r e la t io n s  between o th e r  o rg an isa t io n s  with in te re s t s  in housing, 
su ch  as  building e m p lo y e rs  and t ra d e  unions around conditions of housing  
p roduction  . The study u t i l i s e s  a wide range  of p r im a r y  so u rc e  m a te r ia l  - 
in p a r t ic u la r ,  a co llec tion  of unpublished m em o ra n d a ,  m in u tes  and 
c o rre sp o n d e n c e  of a board  c re a te d  by the s ta te ,  the o p era tio n s  of which 
w ere  c e n t r a l  to the im p lem en ta tio n  of the township p o lic ie s  f ro m  the 
m id -1950s ,  which is  not yet ava ilab le  fo r  public inspec tion .
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CH APTER ONE
INTRODUCTION
The purpose  of th is  ch a p te r  is  to provide the r e s e a r c h  context 
and to explain  the th e o re t ic a l  and m ethodological ap p ro ach es  adopted.
As will be i l lu s t r a te d ,  the developm ent and definition of the r e s e a r c h  
focus h as  en ta iled  confronting , on the one hand, s t im u la t in g  yet 
com plex  th e o re t ic a l  deba tes  and, on the o ther,  a lacuna  in ex is t in g  
accounts  of so c ia l  re la t io n s  in South A frica  a f te r  the Second W orld W ar. 
P a r t i c u l a r  questions  fo r  e m p ir ic a l  r e s e a r c h  which a d d re s s  the gap in 
th is  l i t e r a tu r e  have to be fo rm ula ted , but these  in tu rn  a re  in fo rm ed  and 
a r i s e  on the b a s is  of a conceptual f ram ew o rk  and a p a r t i c u la r  
m ethodo log ica l app roach .
The f i r s t  sec tion  of th is  ch a p te r  iden tif ies  the r e s e a r c h  context 
and su g g es ts  the re le v a n c e  of the study to an u n d e rs tan d in g  of so c ia l  
r e la t io n s ,  i . e .  p o li t ica l ,  econom ic and ideo log ical r e la t io n s ,  in South 
A fr ica .  The focus of the study is  defined, both conceptually  and 
h is to r ic a l ly .  Q ues tions  fo r  r e s e a r c h  re la t in g  to the fo rm ula tion  and im p lem en  
ta tion  of p o lic ie s  a re  outlined in the second section  which a lso  r e f e r s  
b r ie f ly  to the th e o re t ic a l  deba tes  concern ing  the s ta te  and the n a tu re  of 
s ta te  in te rv en tio n . The th e o re t ic a l  approach  adopted in the p r e s e n t  study 
is  d e sc r ib e d .  In the f ina l sec tion  of the chap te r ,  the m ethodolog ica l 
approach  is  p r e se n te d .  H ere  a r e  outlined the r e s e a r c h  p a r a m e te r s ,  the 
a r e a s  of r e s e a r c h  and the o rgan isa tio n  of m a te r ia l .
1 .1  R e s e a rc h  Context
C lass  re la t io n s  and c la s s  s trugg le  in South A fr ica  ap p ear  to have 
a s su m e d  a p a r t ic u la r  r a c ia l  fo rm  and, with the le g i t im isa t io n  of r a c i s t  
ideology and the in s t i tu t io n a lisa t io n  of apar the id  a f te r  1948, the s ta te
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h as  had a d e te rm in in g  ro le  in re in fo rc in g  these  r a c i a l  p a t te rn s .  Much
of the ex is t in g  w ork on 20th cen tu ry  South A frica  fo cu ses  on the
ac tiv i t ie s  and ro le  of the s ta te  in c re a t in g  and fo s te r in g  d iv is ions  within
the w orking  c la s s .  The effec ts  of these  in te rv en tio n s  have been to
c re a te  a p r iv i leg ed  white s t r a tu m  within the s t ru c tu re  of p roduction ,
in c o rp o ra t in g  white w o rk e rs  within s ta te  s t r u c tu r e s  in which th e ir
p o li t ica l  and econom ic in te r e s t s  a re  re p re s e n te d  while s im u ltan eo u s ly
excluding the m a jo r i ty  of A frican  w o rk e rs  f ro m  s t r u c tu r e s  of pow er o r
r e p re s e n ta t io n .  These  a n a ly ses  have tended to exam ine  the re la t io n sh ip
between the ro le  of the s ta te  and the r a c ia l  fo rm  which c la s s  re la t io n s  have
assu m e d  a t the lev e l  of the w orkplace  o r ,  in o th e r  w o rd s ,  at the point
of p roduction , and have looked at th e i r  e ffec ts  o r  im p lica t io n s  fo r  the
2
accum ula tion  of cap ita l .  This th e s is ,  how ever, se e k s  to u n d ers tan d  
the re la t io n sh ip  between the ro le  of the s ta te  and the r a c ia l  fo rm  of 
conditions fo r  the rep ro d u c tio n  of the work fo rce  in u rb an  a r e a s .  It is  
c e n tra l ly  concerned , th e re fo re ,  with why and how the r a c ia l ly  s e g re g a te d  
'tow nsh ips ' on the p e r ip h e r ie s  of u rb an  in d u s t r ia l  c e n t r e s  throughout South 
A fr ica  cam e about.
The m a te r ia l  conditions fo r  m ill ions  of A fr ican s  re s id in g  in 
u rb an  tow nships w ere  d ra m a t ic a l ly  highlighted by the s tudent u p r is in g  and 
g e n e ra l  s t r ik e s  in 1976, which sp re a d  fro m  Soweto, the l a r g e s t  township
1. A parthe id  is  the offic ia l governm ent policy  of r a c i a l  seg reg a t io n  
im p lem en ted  in a l l  sp h e re s  since the e lec tion  to governm ent of 
the N a tio n a lis t  P a r ty  in 1948. The te r m  'a p a r th e id ' has  been 
offic ially  su p e rsed ed  p e r io d ic a l ly  by such eu p h em ism s  as  's e p a ra te  
d e v e lo p m e n t '  o r  'p lu r a l i s t  d e m o c ra c y ',
2. See in p a r t ic u la r  Kaplan, D . ,  'C la ss  Conflict , C ap ita l  A ccum ulation 
and the State: An H is to r ic a l  A nalysis  of the State in Twentieth 
C en tu ry  South A fr ic a ' ,  (U n ivers ity  of Sussex, D. Phil.- th e s is ,  1977); 
see  a lso  D av ies , R . , Capital, State and White L abour in South 
A frica  1900-1960. An H is to r ic a l  M a te r ia l i s t  A nalys is  of C lass  
F o rm a tio n  and C lass  R ela tions , (Brighton, 1979).
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3
outside Johannesburg , to o th e r  u rban  a r e a s  in South A fr ic a .  The
grow ing m a s s  s tru g g le s ,  which w ere  d ire c te d  aga ins t  sym bols  of the
'a p a r th e id  s ta te '  in the tow nships, suggest the ex tent to which these
4conditions have been both p roduced  and rep ro d u ced  by the s ta te .
The c u r re n t  study was p rom pted  by s e v e ra l  ques tions  a r i s in g  
not only f ro m  the fact that, h is to r ic a l ly ,  the s ta te  in South A frica  had 
becom e involved, in the p ro v is io n  of housing  and s e rv ic e s  and th e reb y  
e s ta b lish ed  som e of the conditions re q u ire d  for the rep ro d u c tio n  of the 
lab o u r  fo rce ,  but a lso  that these  in te rv en tio n s  a p p e a r  to have a ssu m ed  
a v a r ie ty  of fo rm s .  The townships of today e x p re s s  a p a r t ic u la r  fo rm  
and w ere  shaped by a s e r i e s  of policy  re sp o n se s  a f te r  the Second W orld 
W ar to the in c r e a s e d  u rb an isa t io n  of the A frican  population . The v a r ie ty  
of p o lic ie s  re la t in g  to 'hous ing ',  such as  land p o lic ie s ,  housing  finance, 
su b s id ies  and r e n ta l  p o l ic ie s ,  s y s te m s  of tenu re  and p o lic ie s  governing 
space  s ta n d a rd s ,  give r i s e  to d iffe r ing  conditions fo r  the rep ro d u c tio n  of 
the labour fo rc e ,  which, as the events  during  and s ince  1976 re v e a l ,  can
5
have im p o rta n t  p o li t ic a l  e ffec ts .  It is  th e re fo re  n e c e s s a r y  to exam ine
3, F o r  the b es t  account of the events  during  1976, see  B rooks, A. 
and B rickh il l ,  J . ,  The W hirlw ind before  the S to rm . The o r ig in s  
and developm ent of the u p r is in g  in Soweto and the r e s t  of South 
A frica  f ro m  June to D ecem b er  1976, (London, 1980); see  a lso  
H irson , B . , Y ear of F i r e ,  Y ear of Ash, the Soweto Revolt.
Roots of a revo lu tion?  (London, 1979) and K an e -B e rm a n , J . , Soweto: 
B lack Revolt, White R eaction , (Johannesburg , 1978),
4, D uring  the u p r is in g ,  th e re  was w idesp read  d e s tru c t io n  of school 
b u ild ings ,sym bo ls  of the se p a ra te  'Bantu education ' sy s tem ; 
m un ic ipa l b e e rh a l ls ,  the m onopolisation  of b e e r  b rew ing  and s a le s  
being a c e n t r a l  fea tu re  of financing township expend itu re  (see
below, ch a p te r  two); and the offices of the Bantu A ffa irs  A d m in is tra t io n  
B o ard s ,  c e n t re s  of so c ia l  co n tro l  and a d m in is t ra t io n  of r e p re s s iv e  
laws in the tow nships.
5, F o r  a p re -1 9 7 6  d esc r ip t io n  of the m a te r ia l  conditions fo r  A fricans  
and an indication of the re la tio n sh ip  between econom ic s tru g g le s  
and p o li t ica l  s tra teg ies ,  see  Study P ro je c t  on E x te rn a l  Investm en t 
in South A fr ica  and N am ibia , The Conditions of the Black W orker  
(London, 1975), in p a r t ic u la r ,  ch, VIII 'A Black South A fr ic a n 's  View 
of the P r e s e n t  U rban, R u ra l  and In d u s tr ia l  Situation in the Republic ' 
(SASO s tudent leader) ,  and ch. IX, 'Sow eto ', (Ntshona, C) fo r  a 
sub jec tive  d esc r ip t io n  of conditions.
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the fo rm  and content of p o lic ie s  re la t in g  to the in c re a se d  p ro le ta r ia n is a t io n
and u rb a n isa t io n  of A fricans  in o rd e r  to unders tan d  and explain the
d iffe r ing  conditions of c la s s  s tru g g le  which have a r i s e n  fo r  white and
6black w o rk e rs  in South A fr ica .
The a im  of th is  study is  th e re fo re  twofold: to explain  why and how
the la r g e - s c a le  co n s tru c tio n  of townships was em b ark ed  upon from  the
e a r ly  -1950s' on a na tio n a l b a s is ,  'and to und ers tan d  .the ro le  of these  sp a tia l
7fo rm s  within the o v e ra l l  so c ia l  fo rm a tio n .  The r e s e a r c h  looks a t the 
so c ia l  p r o c e s s e s  involved in policy  fo rm ula tion , the m e c h a n ism s  for 
im p lem en ting  v a r io u s  p o lic ie s  and the so c ia l  e ffec ts  of th e i r  outcom e.
It is  n e c e s s a r y  at th is  point to c la r i fy  som e of the conceptual i s s u e s  
r a i s e d  by the above.
6. This  is  not to su g g es t  a type of r a c i a l / s o c i a l  s tra t i f ic a t io n ,  o r  a 
c o r re la t io n  between r a c ia l  c a te g o r ie s  and a c c e s s  to so c ia l  
r e s o u r c e s ,  as an a p r io r i  b a s is  for r e s e a r c h .  The in te rn a l  
d iv is ions  within a p a r t ic u la r  group to whom a com m on r a c ia l  
des igna tion  is  so c ia lly  im puted m ake such red u c tio n s  p ro b le m a tic .  
F o r  a c r i t iq u e  and d iscu ss io n  on the ' r a c i s m /c a p i t a l i s m '  th e s is  
and r a c i a l i s t  p o li t ica l  p r a c t ic e s ,  see  G abrie l ,  J . ,  and B en-T ov im , 
G . ,  'M a rx ism  and the Concept of R a c is m ',  Econom y and Society , 
vol. 7,no. 2, 1978, pp. 118-153. N or is  it  p o ss ib le  to d isc u s s
fully  the debate  on the c la s s  position  of 'white w o rk e rs ' ;  see 
D av ies ,  C apita l, State and White L a b o u r , c h a p te r  1, in which the 
d iffe ren t c a te g o r ie s  and c la s s  d iv isions am ong 'w a g e -e a r n e r s '  
a r e  d isc u s se d  in re la t io n  to the th e o re t ic a l  ap p ro ach es  of 
P o u lan tzas ,  C arch ed i and B ra v e rm a n .
7. T h is  is  not to suggest that p r io r  to the Second W orld W ar se g re g a te d  
townships did not ex is t .  The P ublic  Health Act, No. 23 of 1897 
r e f e r r e d  to 'Native L o c a t io n s ',  and s e v e ra l  m un ic ipa l  au th o r it ie s  
had e s ta b lish e d  se g re g a te d  townships before  the N atives (Urban 
A re a s )  Act, No. 21 of 1923. See below, p . 21 . The concern
of th is  study, how ever, is  with the fact tha t the township p ro g ra m m e s  
in the 19 50s w ere  coord inated  a t the na tio n a l leve l.
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Conceptual F ocus
The study is  concerned  to exam ine s ta te  in te rv en tio n  in the 
sp h ere  of housing  for A frican  w o rk e rs .  It m u s t  be s t r e s s e d  a t the 
ou tse t ,  how ever, tha t housing  p e r  se is  not the object of r e s e a r c h  
and the study is  not, th e re fo re ,  p r im a r i ly  an account of the developm ent 
of housing  po licy  in South A fr ica .  But housing  c o n s ti tu te s  an a re a  in
8which, and the m ean s  through which, so c ia l  p r o c e s s e s  m ay  be ana ly sed . 
This is  because  v a r io u s  po li t ica l ,  econom ic and ideo log ica l r e la t io n sh ip s  
exist, around the 'housing  q u es tio n ',  and th is  com plex  of in te r re la t io n sh ip s  
th e re fo re  p ro v id e s  a context within which so c ia l  r e la t io n s  m ay  be exam ined  
The focus of th is  study is the effective im p lem en ta tion  of p a r t ic u la r  
fo rm s  of s ta te  in te rv en tio n  in housing, nam ely , the ran g e  of p o lic ie s  
and p r a c t ic e s  re la t in g  to the conditions fo r  the rep ro d u c tio n  of the labour 
fo rc e  which a r e  e x p re s s e d  in the sp a t ia l  fo rm atio n s  of the tow nships.
The e x p re ss io n  'conditions fo r  the rep ro d u c tio n  of the labour 
fo rc e '  r e f e r s  to the range  of so c ia l  p ro v is io n s ,  o r  m e a n s  of consum ption, 
which cons ti tu te  the m a te r ia l  conditions n e c e s s a r y  fo r  the 're p ro d u c tio n ' 
of a work fo rce  co n cen tra ted  in u rb an  a r e a s ,  such as  housing , hea lth  
fa c i l i t ie s ,  schoo ls ,  t r a n s p o r t  and r e c re a t io n .  A v a s t  body of l i t e r a tu r e  
a t tem p ts  to explain  the ro le  of housing  and o th e r  so c ia l  in f r a s t ru c tu re  
within c a p i ta l i s t  so c ia l  fo rm atio n s  and the cau ses  of s ta te  in te rven tion  
in these  a r e a s .
8. A r e a l  w eakness  of m any  South A frican  'housing  s tu d ie s ' is  that 
s e r io u s  p o li t ic a l  and econom ic i s s u e s  have been le f t  unexp lo red . 
This fa i lu re  to re c o g n ise  po li t ica l ,  econom ic and so c ia l  inter*- 
re la t io n sh ip s  has r e su l te d  in d esc r ip t io n s  of sym ptom s which 
avoid any focus on the s t r u c tu r a l  cau se s  of housing  'p ro b le m s ' .
See fo r  exam ple: M o r r i s ,  P . ,  Soweto: a Review of E x is t in g  
Conditions and Some G uidelines for Change, (Johannesburg , 1980): 
A H is to ry  of Black Housing in South A f r ic a , (Johannesburg , 1981); 
and in p a r t ic u la r  the v a r io u s  publica tions  of the U rban P ro b le m s  
R e s e a rc h  Unit, U n iv ers i ty  of Cape Town; see  D ew ar, D. and E l l i s ,  
G. , Low Incom e H ousing P o licy  in South A fr ic a, (Lansdowne, Cape 
1979). A s im i la r  c r i t iq u e  has  been m ade of m any South A frican  
r e s e a r c h e s  in o th e r  a r e a s ,  v i z . ,  tha t d e s c r ip t io n s  of r u r a l  p o v er ty  
o r  the ' in fo rm a l  s e c to r '  tend to "flounder in a p o li t ica l  vacuum ". 
W ellings, P .  and M cC arthy , J . , 'W hither Southern A frican  Hum an 
G e o g ra p h y ? ',  A rea ,  vol. 15,No, 4, 1983, pp. 337-345; see  a lso
Sutcliffe, M . , 'Review of D, M. Smith (ed. )(1982), L iv ing  U nder 
A partheid ,' South A frican  G eogr. Jo u rn a l  65, 1982, pp. 178-9.
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Recent developm ents  in s e v e ra l  academ ic  d isc ip l in e s  reco g n ise
the im p o rtan ce  of so c ia l  p r o c e s s e s  in the an a ly ses  of so c ia l  in f r a s t ru c tu r a l
p ro v is io n s  such as housing. Within the geograph ica l  l i t e r a tu r e ,  acco rd in g
to K irby , Knox and P inch , the e m p h as is  on sp a tia l  p a t te rn s  of r e s o u rc e
d is tr ib u t io n  h as  been r e p la c e d  by a focus on the question  of co n tro l
o ver  r e s o u r c e ,  f in an c ia l  and o th e r  a l loca tions .  I n te r e s t  in f inanc ia l
v a r ia t io n s  h as  widened to include the whole f is c a l  co m m itm en t  of the 
g
s ta te .  Within sociology, v a r io u s  ap p ro ach es ,  based  p r im a r i ly  on the
w orks  of M arx  or W eber, have a ttem pted  to analyse  the re la t io n sh ip
between u rb a n isa t io n  and p o li t ica l  s tru g g le s  around the p ro v is io n  of 
10s e r v ic e s .  Saunders  m a in ta in s ,  how ever, tha t while both W eberian  and
M a rx is t  ap p ro ach es  in 'u rb an  sociology ' have d ire c te d  atten tion  to the need
to analyse  the c a u se s  and consequences  of so c ia l  p ro v is io n s  -in  the context
of the re la t io n sh ip  between the s ta te ,  the p r iv a te  s e c to r  and the w orking
popula tion- n e i th e r  tra d it io n  has e s ta b lish ed  a th e o re t ic a l  f ra m e w o rk  fo r  
11such an a ly s is .
The a t te m p t a t  a g e n e ra l  th eo ry  has been com plica ted , how ever, 
by a d iv ision  which h as  developed within the l i t e r a tu r e  and which has
9. R ecent B r i t ish  and A m erican  r e s e a r c h  in v a r io u s  d isc ip l in es  
on the 'public  s e c to r '  and s e rv ic e  p ro v is io n s  is  a s s e s s e d  in 
K irby , A . ,  Knox P .  and P inch , S. 'D evelopm ents  in P ub lic  
P ro v is io n  and U rban P o l i t ic s :  An Overview and A genda ', A rea , 
vol. IS jN o. 4, 1983, pp. 295 - 300.
10. F o r  a co m p reh en s iv e  rev iew  of the l i t e r a tu r e ,  see  Saunders , P . ,  
Social T h eo ry  and the U rban Q uestion (London, 1981).
11. A ccord ing  to S aunders , th is  is  because , while 's p a c e '  f ig u re s  
p ro m in en tly  in both ap p ro ach es ,  the fa ilu re  to r e la te  'p r o c e s s e s '  
to sp a t ia l  c a te g o r ie s  has  p rec lu d ed  the e s ta b l ish m e n t  of an 
adequate th e o re t ic a l  f ram ew o rk  fo r  e i th e r  ap p ro ach . He in s tead  
a rg u e s  for a 'n o n -sp a t ia l  u rban  sociology ' which focuses  f i rm ly  
on consum ption  i s s u e s .  I b id . , pp. 249-278.
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12tended to confuse m any  of the i s s u e s .  On the one hand, th e re  a re
ap p ro ach es  which focus on housing  as  a m eans  of consum ption  and
r e la te  s tru g g le s  o ver  the lev e l  of p ro v is io n  to the sp h e re  of
consum ption  o r  d is t r ib u t io n .  On the o th e r  hand, th e re  i s  a body of
work which an a ly ses  the p rov is io n  of housing and o th e r  so c ia l
in f r a s t ru c tu r e  in t e r m s  of the re q u i re m e n ts  fo r  cap ita l  accum ulation
and m ak es  the re la t io n s  of p roduction  its  point of d e p a r tu re .  In the
f o rm e r  approach , the a c t iv i t ie s  of the s ta te  in the p ro v is io n  and a lloca tion
of housing  a r e  explained in t e r m s  of i ts  'u rban  m a n a g e r ia l '  ro le ,  o r  in
13te r m s  of 'r e g u la t in g  the sy s te m ' In the l a t t e r  app roach , an a ly ses
12. In so fa r  as  th is  d iv is ion  h as  im p lica tions  fo r  the lev e l  a t which 
so c ia l  p ro v is io n s  a re  explained (see below, n s .  13 and 14).
See fo r  exam ple , Duncan, S. and Goodwin, M . ,  'The L oca l 
State: F u n c tio n a lism , Autonomy and C lass  R ela tions  in Cockburn 
and S a u n d e rs ' ,P o l i t .  G eogr. Q . l ,  1982, pp. 77-96, c ited  in K irb y  
e t a l .  'D evelopm ents  in P ub lic  P ro v is io n 1, p .  2 98; see  a lso ,
S aunders , Social T h e o ry , c h a p te rs  6, 7 and 8.
13. F o r  exam ples  based  on W e b e r 's  an a ly s is  of c la s s  and c la s s  con ­
f lic t  (located in the sp h e re  of d is tr ib u tio n  r a t h e r  than production  
re la t io n s ) ,  see  Rex, J .  and M oore , R . , Race, C om m unity  and 
C onflic t, (London, 1967); Rex, J . ,  'The Concept of H ousing  C lass  
and the Sociology of Race R e la t io n s ',  R a c e , vol. 12, 1971, pp. 
293-301; Saunders , Social T h e o ry , pp. 136-148; P a h l 's  e a r ly  
w ork on 'u rb an  m a n a g e r ia l i sm ' and how housing  as a consum ption  
r e s o u r c e  is  a l loca ted , is  d isc u sse d  in i b i d . , pp. 118-136. F o r  
m uch of the M a rx is t  l i t e r a tu r e ,  the th e o re t ic a l  s ta r t in g  point is  
the ro le  of housing  in the 'rep ro d u c tio n  of la b o u r -p o w e r ' . Within 
the to ta l  c a p i ta l i s t  sy s tem , consum ption  is  the n e c e s s a r y  end 
point of com m odity  p roduc tion . In addition, the p r in c ip a l  function 
of consum ption  is  that it  is  the m eans  w hereby  the hum an labour 
pow er expended in the production  of co m m o d it ie s  com es  to be 
rep laced ;  it  is  only by consum ing  so c ia lly  n e c e s s a r y  use  va lues  
such as  housing, h o sp ita ls ,  schools  e t c . ,  that the w orkfo rce  is  
able to re p ro d u c e  i ts  cap ac ity  fo r  labour which is  sold a f re sh  
ev ery d ay . The p ro v is io n  of n e c e s s a r y  m ean s  of consum ption  is
a c o n tra d ic to ry  p ro c e s s  within c a p i ta l is t  so c ie t ie s  due to the 
co n trad ic tio n  which e x is ts ,  acco rd in g  to C a s te l l s ,  betw een 
consum ption  and p roduction , i. e . ,between the need to rep ro d u ce  
la b o u r-p o w e r  as  a p r e re q u is i te  fo r  continued p roduc tion  and 
accum ula tion , and the need to p roduce co m m o d it ie s  a t the m ax im um  
p o ss ib le  p ro f i t .  The s ta te  has in c re a s in g ly  in te rv e n ed  in the p ro c e s s  
of rep ro d u c tio n  as the agency of 's o c ia l  cohes ion ' and re g u la to r  
of the to ta l  sy s te m , with the r e s u l t  that the m ean s  of consum ption  
have becom e in c re a s in g ly  co n cen tra ted  in spec ific  sp a t ia l  un its
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d e a l  with the 'p o li t ica l  econom y' of housing and the p roduction  of
14the 'bu ilt  en v iro n m en t' fo r  the expansion and rep ro d u c tio n  of cap ita l .
Obviously, the a r e a s  of consum ption  and production  a re  c lo se ly  r e la te d
and the ap p a ren t  d ic h o to m y /p o la r isa t io n  h as  a r i s e n ,  as  Saunders
su g g es ts ,  b ecause  a d iffe ren t s e t  of questions  h as  co n s ti tu ted  the
15p r im a r y  focus within each  b ro ad  o rien ta tion .
and th e i r  p ro v is io n  in c re a s in g ly  c e n tr a l is e d .  C a s te l l s '  concept 
of 'c o llec tiv e  co n su m p tio n 1 and i ts  r e la t io n  to the rep ro d u c tio n  
of la b o u r-p o w e r ,  and h is  a rg u m en t that consum ption  is  the 
spec ific  p r o c e s s  through which space  a r t ic u la te s  with the 
so c ia l  s t r u c tu re  as  a whole, is  ex tens ive ly  t r e a te d  in Saunders , 
Social T heory , pp. 180-218. In l a t e r  w ork, C a s te l ls  s ta te s  tha t the 
the c a u se s  of s ta te  in te rv en tio n  a re  loca ted  in the developm ent 
of the c la s s  s tru g g le ,  as w ell as  the functional re q u i re m e n ts  of 
the s y s te m . See below, p. 29 n. 31.
14. The 'p o l i t ic a l  econom y' l i t e r a tu r e  a d d re s s e s  q u es tio n s  re g a rd in g  
the ro le  of housing  as  a com m odity  and i t s  s ign if icance  in the 
c re a t io n  and d is tr ib u t io n  of su rp lu s  value, in addition to housing  
as  an a sp ec t  of consum ption and rep ro d u c tio n  of la b o u r-p o w e r .  
Q uestions  r e la t in g  to the p roduction  of housing  (c rea tio n  of 
su rp lu s  value), the ow nership  of housing  (d is tr ib u tio n  of su rp lu s  
value in ren t)  and the consum ption of housing  (rep roduc tion  of 
la b o u r-p o w er)  a r e  a d d re s s e d  in s e v e ra l  pub lica tions  of the 
C onference of S oc ia lis t  E c o n o m is ts ,  P o l i t ic a l  Econom y of Housing 
W orkshop; see fo r  exam ple : P o l i t ic a l  Econom y and the H ousing 
Q uestion , (London, 1975); Housing and C la s s  in  B r i ta in , (London
1976); and H ousing, C onstruc tion  and the State, (London, 1980); 
see  a lso  Ball, M . , 'B r i t i s h  Housing P o l ic y  and the H ouse-  
Building In d u s try ',  C ap ita l  and C la s s ,  vol. 4, 1978, pp. 78-99; 
and m any of the con tr ibu tions  to the published  P ro c e e d in g s  of the 
B a r t le t t  S um m er School, The P roduc tion  of the Built E n v iro n m e n t, 
(London, 1979, 'SO, '81 and ’82). A c h a r a c te r i s t i c  fea tu re  of 
th is  l i t e r a tu r e  is  tha t the e ffec ts  of c la s s  s tru g g le  tend to be 
r e g a rd e d  as  se co n d a ry  to the effects  and r e q u i re m e n ts  of cap ita l  
accum ula tion . This is  i l lu s t r a te d  in the exp lanations  o ffered  for 
the in troduction  of r e n t  c o n tro l  in the p r iv a te  s e c to r ,  the growth 
of s ta te  housing  p ro v is io n s  a f te r  the F i r s t  W orld W ar and f inanc ia l 
su p p o rt  fo r  ow ner-occupation  in B rita in ,  and the s ta te  is  p e rc e iv e d  
in ' in s t ru m e n ta l i s t '  t e r m s .  See below, p. 28, n . 30.
15. S aunders, Social T heory , pp. 2 55-6.
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The q ues tions  which u n d e r ly  the p r e s e n t  study co n ce rn  both 
re la t io n s  of p roduction  and re la t io n s  of consum ption: i t  exam ines  
the conditions u n d e r  which housing  is  p roduced  and the conditions 
u n d e r  which housing  is financed and a lloca ted . F o r  th is  re a so n ,  and 
in the absence  of an adequate g e n e ra l  th eo ry  of 'hous ing ',  h e u r is t ic  
and so m e tim e s  im p lic i t  u se  is  m ade of c e r ta in  th e o re t ic a l  a ssu m p tio n s  
and concepts  developed in both a p p ro ach es .  But before  outlining the 
q ues tions  for r e s e a r c h  and d e sc r ib in g  the th e o re t ic a l  app roach  adopted 
in th is  study of s ta te  in te rven tion , i t  is  n e c e s s a r y  to exam ine the 
h is to r ic a l  s e tt in g  to the r e s e a r c h .
H is to r ic a l  Setting
In defining the concep tual focus of th is  s tudy, a d is tinc tion  
was m ade betw een (i) 'housing  p o lic y 1 in g en e ra l  and (ii) the specific  
p o lic ie s  which r e la te  to conditions for the rep ro d u c tio n  of the A frican  
labour  fo rce  in u rb a n  a r e a s ,  which, fo r  ease  of r e fe r e n c e ,  can be 
te rm e d  'township p o l ic y '.  This d is tinc tion  is  a lso  r e f le c te d  h is to r ic a l ly  
in leg is la t io n : the H ousing Act of 1920 e s ta b lish ed  the foundations fo r  
public housing  w hils t  the N atives  (Urban A re a s)  Act No. 21 of 1923 
in s ti tu t io n a lised  an a d m in is t ra t iv e  f ram ew o rk  fo r  u rb a n  se g reg a tio n .
D uring  the e a r ly  phase  of in d u s tr ia l isa t io n  in South A frica , 
which followed on the m in e ra l  d isc o v e r ie s ,  the e m e rg in g  in d u s tr ia l  
p r o le ta r i a t  f req u en tly  s tru g g led  aga ins t s lum  conditions. When the 
question  of r e fo r m  in housing  conditions was confron ted  by the s ta te ,  
how ever, it  was ideo log ica lly  p re se n te d  as r e fo rm  through r a c ia l
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X 6segregation , , Thus, a H ousing C om m ittee  was appointed in 1919
to exam ine the question  of f inancia l a s s is ta n c e  f ro m  c e n t r a l  governm ent
to loca l  a u th o r it ie s  fo r  the p ro v is io n  of housing  to people  of 'l im ited
m e a n s ' .  The r e p o r t  of th is  C om m ittee  re su l te d  in the H ousing Act of 
171920. S im ultaneously , the question  of the f inanc ia l  im p lica tio n s  in 
the p ro v is io n  of housing  was a d d re s se d  in r a c ia l  t e r m s  by the T ra n sv a a l  
L o c a l  G overnm ent C om m ission  which was a lso  appointed in 1919. The 
C o m m iss io n  linked the question  of m unic ipa l f inances  to the questions  
of r e s id e n c e  and the m un ic ip a l  f ran ch ise  fo r A fr ican s  in u rb an  a r e a s .
16. The o r ig in s  of u rb an  seg reg a t io n  w ere  re c o g n ise d  in the p ro v is io n s  
of the P ub lic  H ealth  Act No. 2 3 of 1897, in t e r m s  of which loca l 
a u th o r i t ie s  w ere  re sp o n s ib le  for reg u la t in g  the use  of Native 
loca tions  and fo r  m ain ta in ing  good o rd e r ,  c lean lin ess  and 
san ita tion  th e re in ,  and fo r  p rev en tin g  o v ercrow ding  and the 
e re c t io n  o r  the u se  of unhealthy  o r  unsu itab le  hu ts  and d w ellings" .  
R ep o rt  of the Native Law s C o m m iss io n , (Fagan C om m ission ) ,
UG 28-1948, p a r a .  2. F o r  the background to u rb an  se g reg a tio n ,  see 
a lso  D avenport,  T. and Hunt, K . ( e d s . ), The Right to L a n d ,
(Cape Town, 1974); D avenport, T . , 'The Beginnings of U rban 
Segregation  in South A fr ica  U rban A re a s ; . th e  N atives  (Urban 
A re a s )  Act and i ts  B ackground ',  O ccas iona l P a p e r  No. 15,
Ins ti tu te  of Social and Econom ic R e se a rc h ,  Rhodes U n ivers ity ,  
(G raham stow n, 1971); and Rich, P . ,  'M in is te r in g  to the White 
M an 's  N eeds; the D evelopm ent of Urban Segregation  in South 
A frica ,  1913-1923 ', The W itw a te rs ran d ; L ab o u r,  Townships 
and P a t t e r n s  of P r o te s t ,  H is to ry  W orkshop, U n iv e rs i ty  of the 
W itw a te rs ra n d ,  (Johannesburg , 1978). Rich su g g es ts  that the 
cam paign  aga ins t  s lum  conditions becam e bound up with, on the 
one hand, the s tru g g le  waged by white w o rk e rs ,  p a r t ic u la r ly  on 
the m in e s ,  aga ins t  a t tem p ts  to un d erm in e  th e i r  position  in the 
s t ru c tu re  of p roduction , and, on the o ther ,  the 's e g re g a t io n is t '  
ideology of the group of m id d le -c la s s  r e f o r m e r s  which involved 
i t s e l f  in the s tru g g le .  See a lso  Swanson, M . ,  'The Sanitation 
Syndrom e: Bubonic P lague  and U rban Native P o lic y  and the Cape 
Colony, 1900-1909; Jo u rn a l  of A frican  H is to ry ,  XVIII, 3, 1977.
17. R ep o rt  of the H ousing C om m ittee , UG 4-1920. A C e n tra l  Housing 
Board  was e s ta b lish ed  in t e r m s  of the H ousing Act to p rov ide  loans 
f ro m  c e n t r a l  governm ent to loca l au th o r it ie s  fo r  the co n s tru c t io n  
of dw ellings. T here  was no fo rm  of f inanc ia l  subs id isa tion  un til  
1930 (see below, p. 24 n . 23). F o r  a d isc u ss io n  on f inancia l re la t io n s  
and the h i s to r ic a l  developm ent in housing  finance policy , see  W atk ins-  
B aker,  J . , 'M unicipal Housing F inance in South A fr ic a ' ,  P a p e r  
d e l iv e red  to the Ins titu te  of M unicipal T r e a s u r e r s  and A ccountan ts , 
South A frica ,  Cape Town, 1976.
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The T ra n s v a a l  L o c a l  G overnm ent C o m m iss io n  c o n s id e red  tha t
a l l  sec tio n s  of the "p e rm a n en t  com m unity"  should be r e p re s e n te d  in
lo c a l  governm ent. The now -no to rious  reco m m en d a tio n  tha t " i t  should be
a re c o g n ise d  p r in c ip le  of governm ent that N a t iv e s . . .  should only be
p e rm it te d  within m un ic ip a l  a r e a s  in so f a r  and fo r  so long as th e ir
p re s e n c e  is  dem anded by the wants of the white popula tion", en su red
tha t  A frican s  w ere  to be excluded f ro m  this  'co m m u n ity ',  and hence
18fro m  a c c e s s  to r e p re s e n ta t io n  through the m un ic ipa l f ra n c h is e .  The
C o m m iss io n  ca lled  fo r  a defin ite  po licy  and m ade de ta iled  reco m m en d a tio n s ,
m o s t  of which w ere  en sh r in ed  in the N atives (Urban A re a s )  Act of 192 3,
a s  a r e s u l t  of which s e v e ra l  'p r in c ip le s '  on which u rb a n  po licy  was
to be based  w ere  in s t i tu t io n a lised .  C e n tra l  to the p r e s e n t  study was i ts
reco m m en d a tio n  that "the n u m b e r  of N atives in u rb an  a r e a s "  should
be lim ited  to "the lab o u r  re q u i re m e n ts  of such u rb an  a r e a s "  and the
m e c h a n ism s  it  e s ta b lish e d  fo r  housing  these  ' la b o u r  r e q u i re m e n ts '  in
19se g re g a te d  u rban  'lo c a t io n s '.
18. R ep o rt  of the T ra n s v a a l  L o ca l G overnm ent C o m m iss io n  (S ta llard  
C om m ission ) ,  T. P .  1-1922, p a r a .  267.
19. The re la t io n sh ip  betw een labour r e q u ire m e n ts  and the housing  
question  was a continuing them e in r e p o r t s  of offic ial c o m m iss io n s .  
See fo r  exam ple  R eport of the D e p a r tm e n ta l  C om m ittee  
appointed to E nqu ire  into and R eport upon the Q uestion oi R esidence  
of N atives  in U rban A re a s  (Y o u n g -B arre tt  C om m ittee)  of 1935, 
e x t r a c ts  p r in ted  as  A nnexure 5 to R ep o rt  of the Native Laws 
C o m m iss io n  (Fagan C om m ission) , UG 28-1948. See in 
p a r t ic u la r  sec tion  1 of the Fagan R eport,  'The opera tion  of laws 
in fo rce  in the Union re la t in g  to N atives in o r  n e a r  u rb an  a r e a s ,  
and in a r e a s  w here  N atives  a re  congregated  fo r  in d u s t r ia l  p u rp o se s  
o th e r  than m in in g '.  The 192 3 leg is la t ion  p rov ided  fo r  th re e  fo rm s  
of accom m odation: h o s te ls  fo r  single w o rk e rs ,  ch iefly  m ig ra n t  
la b o u re r s ;  loca tions  fo r ,  acco rd in g  to a f o r m e r  U n d e r -S e c re ta ry  
fo r  Native A ffa irs ,  "the n o rm a l  floating and le s s  s tab le  sec tion  of 
the population who could not afford  m o re  than the n e c e s s a r i e s  of 
l ife"  and who would be housed in dwellings owned by loca l  a u th o r it ie s ;  
and, "Native V illages, which w ere  conceived  as  an a r e a  of the m o re  
s tab le  and affluent sec tion  of the population whose em ploym ent was 
fixed and whose re s id e n c e  m ight be re g a rd e d  as  m o re  o r  le s s  
p e rm a n e n t" .  A llison , J .  S . , 'U rban Native L e g is la t io n ',  Race 
R ela tions  Jo u rn a l ,  vol. 8, No. 4, 1941, p. 58.
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The in s ti tu t io n a l  f ram ew o rk  es ta b lish ed  in t e r m s  of the 192 3
u rban  a r e a s  le g is la t io n  m a rk s  the h i s to r ic a l  point of d e p a r tu re  fo r
p o ten tia l  s ta te  in te rv en tio n  a t a na tional level, not only in the
questions  of labour supply and a llocation  through the m ech an ism
of 'influx c o n tro l ' ,  but a lso  in the question  of the conditions und er  which
20the 'labou r  r e q u i re m e n ts '  of u rb a n  a r e a s  w ere  to be h oused . It is  th is  
in te r r e la t io n  betw een labour and housing  and, by im p lica tion , the 
r e la t io n  between the s p h e re s  of p roduction  and consum ption , which was 
e s ta b lish ed  h is to r ic a l ly  as  an a r e a  for s ta te  in te rv en tio n , with which 
th is  study is  c o n ce rn ed .  M ore  p a r t ic u la r ly ,  th is  s tudy  t r a c e s  the t r a n s ­
fo rm a tio n s  in the re la t io n sh ip  between labour and housing  u n d er  the 
changed h i s to r i c a l  conditions a s so c ia te d  with the expansion  of in d u s try  
in South A frica  d u r in g  the y e a r s  of the Second W orld W ar, and the re sp o n se  
of the s ta te  to the concom itan t in c r e a s e  in u rb a n isa t io n  and p r o le ta r i a n i ­
sa tio n . It is  c e n tr a l ly  concerned  with the fo rm s  of in te rv en tio n  by the 
s ta te  in the m a te r ia l  conditions of the u rban  in d u s t r ia l  w ork fo rce  and 
the range  of p o lic ie s  re la t in g  to the u rb an isa t io n  of A fr ican s ,  which w ere  
fo rm u la ted  and im p lem en ted  by the 'a p a r th e id ' s ta te  a f te r  1948.
It is  n e c e s s a r y  now to outline the questions  fo r  r e s e a r c h  and to 
indicate  the th e o re t ic a l  app roach  adopted in th is  study of s ta te  in te rv en tio n  
a f te r  the Second W orld W ar.
20. An h i s to r ic a l  case  study of u rb an  ad m in is t ra t io n  on the b a s is  
of th is  leg is la t io n  fo r  the a r e a  of Jo h an n esb u rg  du r ing  the 
p e r io d  up t i l l  1948 is  p rov ided  in the next c h a p te r  of th is  study. 
The N atives  (Urban A re a s )  Act, No. 21 of 192 3 re m a in e d  the 
b a s is  fo r  p o lic ie s  of u rb an  ad m in is tra t io n  though i t  was 
e x ten s iv e ly  am ended in 1930, 1934, 1937, 1941, 1942, 1944 and 
s u p e rse d e d  by the Natives(Urban A reas)  Consolidation  Act, No. 2 5 
of 1945, which in tu rn  was am ended by fu r th e r  ac ts  in 1945, 1946 
and 1947, du ring  the pe r io d  p r io r  to the N a tio n a l is t  P a r ty  e lec tion  
to governm ent.
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1.2 R e s e a rc h  Q uestions  and T h e o re t ic a l  A pproach
Im plem enta tion  of housing  sch em es  fo r  A frican  w o rk e rs  in
u rb an  a r e a s  befo re  the Second W orld W ar was, by a l l  accoun ts ,  sub jec t
to the v a g a r ie s  of lo c a l ise d  in te re s t s  as  the p ro v is io n s  of the N atives
21(Urban A re a s )  Act of 1923 w ere  not m an d a to ry .  Thus, while loca l
a u th o r i t ie s  w ere  re sp o n s ib le  fo r  housing  ’labour  r e q u i r e m e n ts ' ,
un til  1937 it  a p p e a rs  that, throughout South A frica ,  accom m odation  had
22been p rov ided  a lm o s t  exc lus ive ly  fo r  m ig ra n t  w o rk e rs .  A g reem en t
betw een c e n tr a l  and loca l  governm ent on the question  of f inanc ia l  subsidy
w as re a c h e d  only in 1936, and jus tif ica tion , on econom ic  grounds, fo r
the build ing of h o s te ls  r a th e r  than fam ily  accom m odation  was re in fo rc e d
by the p re v a i l in g  ideology of ’im p e rm a n e n c e ’ for the m a jo r i ty  of A frican
23w o rk e rs  in u rb an  a r e a s .  D uring  the y e a r s  of the Second W orld W ar, 
how ever, th e re  was an unp reced en ted  in c re a s e  in u rb a n isa t io n  as  a 
r e s u l t  of the expanded labour  dem ands of the w ar t im e  econom y, m o re  
p a r t ic u la r ly  the developm ent of in c re a s in g ly  so p h is t ica ted  and d iv e rs if ie d
21. Thus in 1938, while th e re  w ere  472 u rban  lo ca l  a u th o r i t ie s ,  only 
234 'lo c a tio n s ' had been p ro c la im e d  und er  the re g u la t io n s .  Thornton 
C om m ittee  R eport  1938-39, c ited  in H ellm ann , E , 'U rban  A r e a s ' ,  
in H ellm ann , E .  (e d .  ), Handbook on Race R e la tio n s  in South 
A frica ,  (Cape Town, 1949), p. 244.
22. See Social and Econom ic P lann ing  Council, R ep o rt  No. 8,
UG 40-1945, L o ca l G overnm ent Functions and F in a n c e s ,  p a r a .  39;
and R ep o r t  No. 10, UG 37-1946, Pub lic  W orks P ro g ra m m e  and 
P o licy ,  Table  XV, p. 31. See above, n . 19.
2 3. U ntil 1930, such  funds as  w ere  prov ided  w ere  on an 'e co n o m ic ' b a s is ,
i . e .  th e re  was no fo rm  of subs id isa tion  and loans  had to be re p a id  
a t p re v a i l in g  in te r e s t  r a t e s .  A schem e fo r  g ran tin g  'su b -e c o n o m ic ' 
loans fo r  reh o u s in g  people f ro m  s lum s was in augura ted  in 1930 but, 
u n til  1934, A frican s  w ere  e x p re s s ly  excluded . In t e r m s  of the 
Slums Act of 1934, the C e n tra l  Housing B oard  could re co m m en d  
the f inancing  of 'loca tion  sc h e m e s ' with ' su b -eco n o m ic ' i n te r e s t  
loans, if  these  w ere  m otiva ted  by loca l  au th o r it ie s  on the b a s is  of 
s lum  c le a ra n c e .  In 1936, a g re e m e n t  on f in an c ia l  subsidy  had been 
re a c h e d  w hereby  sub -econom ic  loans w ere  m ade availab le  p rov ided  
lo c a l  a u th o r i t ie s ,  in fixing the r e n ta ls ,  'm ade  a lo s s '  equ ivalen t to 
o n e -h a lf  of tha t borne by c e n t r a l  governm ent. See W atk in s-B a k e r ,  
'M unic ipa l Housing F in a n c e '.
sec o n d a ry  in d u s try .  By 1943, the sho rtage  of h ouses  fo r  the u rb an
2 5A frican  population was e s t im a te d  a t  125, 000. T hese  conditions 
of sh o r tag e ,  which w ere  m an ife s t  in the sq u a tte r  s e t t le m e n ts  r ing ing  
the in d u s t r ia l  c e n t r e s  and the s e v e re  overcrow ding  of ex is t in g  ' lo c a t io n s ',  
p e r s i s te d  un ti l  the m id -1950s  when, on the b a s is  of an o v e ra l l  policy  
f ram ew o rk  fo rm u la ted  and le g i t im ise d  a f te r  the N a tio n a lis t  P a r ty  
e lec tion  to governm en t in 1948, the township p ro g ra m m e s  w ere  
im p lem en ted  on a m a ss iv e  sca le  throughout South A fr ica .
The conditions fo r  the rep ro d u c tio n  of lab o u r  w ere  t ra n s fo rm e d  
by th is  in te rv en tio n . But s e v e ra l  im p o rtan t  q ues tions  a r i s e  in r e g a rd  to the 
c o n su m p tio n - re la te d  and p ro d u c t io n - re la te d  p o lic ie s  th rough  which the 
township p ro g ra m m e s  w ere  in fac t im p lem en ted . T hese  ques tions  suggest  
the w ider  s ign if icance  of th is  study of s ta te  in te rv en tio n : the f inanc ia l  
re la t io n s  devolving on the p ro v is io n  of housing, as  a lso  the re la t io n sh ip  
betw een the s ta te ,  e m p lo y e rs  and the w ork fo rce , w ere  t ra n s fo rm e d  by, 
fo r  exam ple , the im position  of a tax on em p lo y e rs  of A frican  labour
2 0
tow ards  the c o s ts  of p ro v is io n  of s e rv ic e  in f r a s t ru c tu r e .  This r a i s e s  
im p o rta n t  ques tions  co n cern in g  the d is tr ib u tio n  of c o s ts  of p ro v is io n  of 
housing  and in f r a s t ru c tu r e ,  and the n a tu re  of re la t io n sh ip s  around wages 
and r e n ta ls .  The conditions of p roduction , m eanw hile , w ere  tra n s fo rm e d  
by the s ta te s  und er tak in g  the co n s tru c tio n  of housing  and townships 
d i re c t ly  through lo ca l  au th o r ity  building o rg a n isa t io n s .  Thus, both in 
the sp h ere  of consum ption  and in the sp h e re  of p roduction , the p o lic ie s  
p u rsu e d  by the s ta te  ap p eared  to conflic t with the im m ed ia te  in te re s t s  
of a t l e a s t  som e sec tio n s  of cap ita l .  In the f i r s t  c a s e ,  labou r  c o s ts  w ere  
in c re a se d  while, in the la t t e r ,  the p r iv a te  building s e c to r  ap p eared  to 
be challenged  by the d i re c t  in te rven tion  by the s ta te  in the supply of 
housing.________________________________________________________________
24. Between 1939 and 1945, the value of m an u fac tu r in g  output r o s e  by
1^6 p e r  cen t and the s ize  of the in d u s t r ia l  lab o u r  fo rce  in c re a se d  
by 53 p e rc e n t ,  an add itional 12 5, 000 w o rk e rs .  H o b art  Houghton, D. 
'E conom ic  D evelopm ent, 1865-1965' in W ilson, M. and Thom pson,
L . (eds. ), The Oxford H is to ry  of South A frica ,  vol. 2, (Oxford, 1978, 
r e p r in t ) ,  p . 36.
2 5. Social and Econom ic P lann ing  Council, R ep o r t  No. 8, UG 40-1945,
p a r a  38.
2 6. In t e r m s  of the p ro v is io n s  of the Native S e rv ic es  Levy  Act, No. 64
of 1952.
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In o r d e r  to explain  why and how the tow nships cam e about, 
and to u n d e rs tan d  the jrole of these  sp a tia l  fo rm a tio n s  in  South A frica ,  
the c e n tra l  r e s e a r c h  ques tions  fa ll  into th ree  b ro ad  c a te g o r ie s .  F i r s t ly ,  
th e re  a re  those ques tions  r e la t in g  to the o rig in s  of d iffe ren t p o lic ie s .
Why, fo r  in s tan ce ,  did the s ta te  in te rv en e  in the supply  of housing  through 
the fo rm  of d i r e c t  p roduction?  How a re  the t ra n s fo rm a t io n s  and changes 
in po licy  r e s p o n s e s  to be explained? To a d d re s s  th ese  ques tions  involves 
an an a ly s is  of the p r o c e s s e s  of policy  fo rm ula tion  and r e q u i r e s ,  th e re fo re ,  
an exam ination  of the econom ic, p o l i t ica l  and ideo log ica l  conditions 
within which and in re sp o n se  to which specific  p o lic ie s  w ere  fo rm u la ted .  
Secondly, th e re  a r e  those  ques tions  which r e la te  to the p ro c e s s  of 
im p lem en ta tio n  i t s e lf .  What, fo r  in s tan ce , w ere  the m e c h a n ism s  o r  po licy  
in s t ru m e n ts  th rough which s ta te  in te rven tion  o c c u r re d ?  How did these  
o p e ra te ?  To a d d re s s  these  ques tions  r e q u i re s  an a n a ly s is  of the so c ia l  
p r o c e s s e s  involved in im p lem en ta tion  and the conditions u n d e r  which 
th is  o c c u r re d .  F ina lly , th e re  a re  questions  which r e la te  to the so c ia l  
consequences  of im p lem en tin g  a range  of p o l ic ie s .  The iden tifica tion  
of som e of the p o li t ica l ,  econom ic and ideo log ica l 'e f f e c ts ' ,  even if 
p a r t ia l ,  is  c ru c ia l  fo r  an u n d ers tan d in g  of the ro le  of the townships and 
the p o s s ib i l i t ie s  fo r  p o li t ica l  action.
It is  n e c e s s a r y  now to d e s c r ib e  b r ie f ly  the th e o re t ic a l  app roach  
adopted in the p r e s e n t  study and to c la r i fy  the concep tua lisa tion  of the 
s ta te ,  the n a tu re  of s ta te  in te rven tion  and the definition of 'po licy ' which 
u n d e r l ie s  the r e s e a r c h .
T h e o re t ic a l  A pproach
This study m akes  an an a ly tica l  d is tinc tion  betw een the o rig in s  of 
c e r ta in  p o lic ie s  -why the township po lic ies  w ere  fo rm u la ted  and im plem ented  
in p a r t ic u la r  f o rm s -  and the effects  of im p lem en ta tio n . This d istinc tion  
is  im p o rtan t  in o rd e r  to avoid 'fun c tio n a lis t '  exp lanations  for s ta te  
in te rven tion , w here  the cau se s  of s ta te  in te rv e n tio n ,a re  deduced f ro m  
the 'e f fe c ts ' ,  and w here  s ta te  in te rven tions  which o p e ra te ,  fo r  exam ple , 
to the benefit of c a p i ta l ,a re  explained s im ply  in t e r m s  of the p r io r
27
27re q u i re m e n ts  of ca p i ta l .  As the p reced in g  sec tion  s u g g e s ts ,v a r io u s
in te r e s t s  can be re f le c te d  in po licy  ou tcom es, and any s in g le - fa c to r
explanation fo r  s ta te  in te rv en tio n  will, th e re fo re ,  leave  im p o rta n t
q u e s t io n s  u n an sw ered . The ab ili ty  to d is tingu ish  an a ly t ica l ly  between
the cau se s  and consequences  of s ta te  in te rven tion , and to account fo r
and explain the v a r ie ty  of po licy  ou tcom es, r e s t s ,  how ever,  on a
p r io r  concep tua lisa tion  of the s ta te .  This in tro d u ce s  the e x tre m e ly
com plex  and im m e n se ly  c o n t ro v e rs ia l  field of th e o re t ic a l  debate  on
2 8the n a tu re  of the s ta te  u n d e r  c a p i ta l ism . While i t  i s  beyond the 
scope of th is  study to offer a r e a l ly  co m p reh en siv e  rev iew  of the 
v a r ie ty  of co n cep tu a lisa tio n s  of the s ta te ,  and e v e ry  ap p ro ach  lays c la im  
to a valid  o v e ra l l  p e rsp e c t iv e ,  i t  is  n e c e s s a r y  to ind ica te  the approach  
adopted in th is  s tudy.
Subsequent c h a p te rs  exam ine the so c ia l  p r o c e s s e s  involved in 
the fo rm u la tion  and im p lem en ta tion  of po lic ie s  in o r d e r  to explain why 
and how the tow nships cam e about. The definition of 'po licy ' and the 
m ethodo log ica l approach  em ployed in th is  study a r e  in fo rm ed  on the 
b a s is  of two th e o re t ic a l  assum ptions  about the s ta te ,  and the n a tu re  of
27. See above, p. 18 n s .  13 and 14.
28. It is  beyond the scope of th is  study to offer a r e a l ly  co m p reh en s iv e
rev iew  of the debate , o r  to outline the v a r ie ty  of ap p ro ach es  to 
the s ta te .  As K irb y  e t a l .  s ta te ,  "th is  th e o re t ic a l  p lu ra l i s m  
co n s ti tu te s  p ro b ab ly  the m a jo r  ana ly tica l  p ro b le m  fo r  s e rv ic e s  
r e s e a r c h 11. K irb y  e t al, 'D evelopm ents  in P ub lic  P r o v is io n /
p. 298. F o r  exam ple , a wide range  of ap p ro ach es  based  p r e ­
dom inantly  on the w orks of W eber is  ind ica ted  in T illy , C. e t  a l . , 
'S ta tes  and Social S t ru c tu re s ' ,  P ro p o sa l  to the Social Science 
R e s e a rc h  Council (unpub. U n iv e rs ity  of M ichigan, A p ril  1983); and 
v a r io u s  ap p ro ach es  a r e  rev iew ed in S au n d ers ,  p .  , U rban P o l i t ic s :
a Sociological In te rp re ta t io n  (London, 1979), c h s .  1 & 4; and
Saunders , Social T h e o ry , ch . 7. M a rx is t  p o l i t ic a l  th e o r ie s  and 
v a r io u s  con tr ibu tions  to the 's ta te  d e r iv a t io n ' debate  a re  co llec ted  
in Holloway, J .  and P ic c io t to  S. (eds.), State and Capital:  a M a rx is t  
D ebate , (London, 1978); see  a lso  L aclau , E . ,  P o l i t ic s  and Ideology 
in M a rx is t  T h e o ry , (London, 1977). F o r  p o ss ib ly  the b e s t  account 
of ex is t in g  M a rx is t  ap p ro ach es ,  see  J e s s o p ,  B , , The C ap ita l is t  
State, (Oxford, 1983), which focuses  on th re e  in fluen tia l  p o s t-w a r  
a p p ro a c h e s :  the th eo ry  of 's ta te  monopoly c a p i ta l i sm ';  the W est 
G erm an  debate on the fo rm , functions and l im i ts  of s ta te  in te rven tion ; 
and, the w ork of n e o -G ra m sc ia n  th e o r is ts  on the com plex  i n t e r ­
r e la t io n s  between econom ics , po lit ic s  and ideology.
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s ta te  in te rv e n tio n .  T hese  th e o re t ic a l  a ssu m p tio n s  have been fo rm u la ted
in the absence  of a 'g e n e ra l  th eo ry ' of the s ta te  in o r d e r  to p rov ide  som e
29of the concep tua l 'to o ls '  needed  to a d d re s s  a v a r ie ty  of q u es tio n s .
I ■ While the s ta te  in a c a p i ta l i s t  soc ie ty  m u s t  a c c o rd  p r io r i ty  
to the m ain tenance  of ca p i ta l  accum ula tion , it  cannot be 
a s su m e d  a p r io r i  tha t p o l i t ic a l  ou tcom es alw ays r e f le c t  the 
im m ed ia te  in te r e s t s  of c a p i ta l .
P o l i t ic a l  ou tcom es often ap p e a r  to conflic t with the in te r e s t s  of ca p i ta l
o r  ' f r a c t io n s '  of c a p i ta l .  The s ta te  cannot be viewed, th e re fo re ,  s im ply
30as  the 'in s t ru m e n t '  of dom inant econom ic in te r e s t s .  B ecause  a v a r ie ty
29. As J e s s o p 's  w ork co n f irm s ,  th e re  is  no adequate  'g e n e ra l  th eo ry ' 
of the s ta te ,  n o r  any re a so n  why th e re  should be, given the fac t  
tha t r e s o r t in g  to a single  th e o ry  to explain the to ta li ty  in a l l  i ts  
d e te rm in a tio n s  w ill r e s u l t  in som e fo rm  of re d u c t io n ism . He 
su g g es ts  s e v e r a l  gu idelines, which, at an 'a b s t r a c t  lev e l ' a r e  
p e r t in e n t  to th is  study. J e s s o p ,  The C a p ita l is t  State, pp. 211-259. 
The valid ity  of the approach  adopted in th is  s tudy  is  d isc u s se d
in the conc lus ions ,  -
30. An ' in s t ru m e n ta l i s t '  approach  to the s ta te ,  in i ts  c ru d e s t  fo rm , is  
eco n o m is tic ,  red u c in g  the s ta te  to an object o r  in s t ru m e n t  ava ilab le  
to an und iffe ren tia ted  dom inant c a p i ta l is t  c l a s s .  This den ies  the 
p o ss ib i l i ty  tha t 'o th e r ' i n t e r e s t s  can effect s ta te  ac tiv ity  to any 
ex ten t.  At a m o re  sop h is t ica ted  level,  th is  app roach  c la im s  that 
s ta te  in te rv en tio n  is  a p ro d u c t of the r e la t iv e  pow er of d iffe ren t 
' f r a c t io n s '  of ca p i ta l  at d iffe ren t points  in t im e ,  A body of 
l i t e r a tu r e  on the South A frican  s ta te ,  based  on concep ts  developed
by P o u la n tz a s ,  m akes  the d iffe ren tia tion  of c a p i ta l i s t  i n te re s t s  
th e i r  s ta r t in g  point and seek s  to r e la te  a p a r th e id  to the s tru g g le  
betw een 'f r a c t io n s '  of c a p ita l .  These accounts  have been sub jec ted  
to co n s id e ra b le  c r i t ic s m ;  see  in p a r t ic u la r  Wolpe, H . ,  'T o w ard s  
an A nalys is  of the South A frican  S ta te ',  In te rn a t io n a l  J o u rn a l  of the 
Sociology of L aw , 8, 1980, pp. 399-421, Wolpe a rg u e s  that the 
' i r a c t io n a l i s t s '  accounts  have been based  on a m is re a d in g  of 
P o u la n tz a s .
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of in te re s t s  m ay  be re f le c te d  in po licy  ou tcom es, i t  is  im p o rta n t  to
re c o g n ise  that p o li t ica l  and ideo log ica l re la t io n s ,  as w ell as  econom ic
31re la t io n s ,  a r e  involved in an an a ly s is  of s ta te  in te rv e n tio n .  As
J e s s o p  c o r r e c t ly  points out, the s ta te  is  located  on the t e r r a in  of the
so c ia l  fo rm atio n , r a t h e r  than in the 'p u re ' c a p i ta l i s t  m ode of p roduc tion .
An a n a ly s is  of the s ta te ,  th e re fo re ,  " i ts  v a r io u s  conditions  of
ex is ten ce , and i ts  e ffec ts  on o th e r  so c ia l  re la t io n s  w ill include m uch m o re
32than the is su e  of econom ic re la t io n s  and c la s s  fo rc e s " .
II The s ta te  has  no 'e s s e n t ia l '  unity . It is  a com plex , c o n tra d ic to ry
s t ru c tu re  c o m p r is in g  n u m ero u s  insti tu tions  o r  a p p a ra tu se s ,  
which a r e  th e m se lv e s  the s ite  of s tru g g le .
31. V arious  ap p ro ach es  identified  a 'p ro b lem ' in the fac t  tha t the
s ta te  a p p e a rs  both to support  the in te re s t s  of c a p ita l  while at the 
sam e  t im e , to re sp o n d  to and re f le c t  what they te r m  'n o n -c a p i ta l i s t '  
i n t e r e s t s .  A ccord ing  to Saunders, the a p p a re n t ly  dual ro le  of the 
s ta te  can not be subsum ed  in a single ex p lan a to ry  theory , and he 
a rg u e s  tha t the s ta te  o p e ra te s  in a d iffe ren t way acco rd in g  to the 
type of po licy  in which i t  is  engaged. He p ro p o se s  a 'd u a lis t ic  
p e r s p e c t iv e '  b ecause  p o li t ica l  s t r a te g ie s  tend to be a s so c ia te d  
with d if fe ren t  a sp e c ts  of the s ta te 's  ro le  p e r fo rm e d  at d iffe ren t 
lev e ls  of i ts  o rg an isa t io n .  Saunders, Social T h e o ry , pp. 249-278.
While th is  ap p ro ach  a p p e a rs  to re in tro d u c e  a fo rm  of ' th e o re t ic a l  
p lu r a l i s m ',  i t  does r e f e r  to the in te rn a l  s t r u c tu r e  of the s ta te  as 
d iffe ren tia ted  which d isp e n se s  with a u n i ta ry  concep tua lisa tion .
See th e o re t ic a l  a ssum ption  II, .Other an a ly ses  have u t i l ised  
the concept of 'r e la t iv e  autonom y' to explain  the dual ro le  of the 
s ta te .  The w ork of C a s te l ls  in p a r t ic u la r  u t i l i s e s  the concept, 
developed in P o u la n tz a s ,  N . , P o l i t ic a l  P o w e r  and Social C la s s e s , 
(London, 1973), to explain  the ro le  of the s ta te  in t e rm s  of 
'r e g u la t in g  c r i s e s  in the sy s te m ' and m ain ta in ing  's o c ia l  cohesion ' 
e tc .  See fo r  exam ple. C a s te l ls ,  M .,  The U rban  Q uestion , (London
1977); 'T o w ard s  a P o l i t ic a l  U rban Sociology ', in H ar lo e ,  M. (ed. ), 
Captive C it ie s ,  (London, 1977); and, City, C la s s  and P o w e r , (London
1978). See a lso  above, p. 18 n. 13, L a te r  work by C as te l ls  lo ca te s
the c a u ses  of s ta te  in te rven tion  in the developm ent of the c la s s  s tru g g le ,  
as w ell as in the functional re q u ire m e n ts  of the sy s te m .
32. J e s s o p ,  The C a p ita l is t  State, pp. 220-1.'
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An im p o rta n t  fe a tu re  of th is  concep tua lisa tion  is  the d iffe ren t ia ted
mode of o rg an isa tio n ,  opera tion  and re p re s e n ta t io n  of in te r e s t s  within
34the v a r io u s  in s t i tu t io n s  and a p p a ra tu se s .  R ela ted  to th is  is  the
question  of 'a c c e s s '  by d if fe ren t  so c ia l  c la s s e s  o r  fo rm s  of o rg an isa t io n
35to these  s ta te  s t ru c tu re s .  S ev era l  an a ly ses  e m p h a s ise  the 'a s y m e t r ic a l
3 3. This concep tua lisa tion  is  c ru c ia l  fo r  an an a ly s is  of policy  fo rm -  
la tion  and s ta te  in te rven tion , because  i t  obv ia tes  the tendency 
to t r e a t  the s ta te  as  the o rig ina ting  sub jec t  of p o l ic ie s ,  and s e e s  
the s ta te  in s te a d  as  a condensation  of so c ia l  fo rc e s  in s tru g g le .
T his  "therefore includes  the p o ss ib i l i ty  of p o l i t ic a l  s tru g g le s  
within and between s ta te  a p p a ra tu se s  as  w ell as the e ffec ts  of 
the in s t i tu t io n a l  s t r u c tu r e s  on the cons titu tion  of p o li t ic a l  fo rc e s  
and the conduct of s tru g g le s  'beyond the s t a t e ' .  S evera l a rg u m en ts ,  
p a r t ic u la r ly  in a n a ly ses  dea ling  with hegem ony, sugges t  th is  
f rag m en ta t io n  and d iv ision  within the s ta te .  T hese  argue  that 
any 'u n ity 1 h as  to be cons titu ted  po li t ica lly .  See .P o u la n tz a s1 
l a t e r  work; e sp ec ia l ly ,  P o u lan tzas ,  N, S tate, P o w e r  and 
S ocia lism , (London, 1978). See a lso  J e s s o p ,  The C a p ita l is t  
S ta te , pp. 222-5; and Wolpe, 'T ow ards  an A nalysis  of the South 
A frican  S ta te 1,
34, The i n s t i t u t i o n 1 of the s ta te  is  i tse l f  divided into v a r io u s  in s ti tu tio n s  
and a p p a ra tu se s :  m in i s t r i e s ,  governm ent d e p a r tm e n ts  (such as
the D e p a r tm e n t  of L abour o r  Native A ffa irs ,  in the case  of South 
A frica ) ,  lo ca l  au th o r i t ie s ,  c e n t r a l  ad m in is t ra t io n ,  o rg a n isa t io n s ,  
p a r l ia m e n t ,  ju d ic ia l  sy s tem , and the r e s e a r c h  r e la te d  ap p ara tu s  
(Council fo r  Scientific and In d u s tr ia l  R e s e a rc h  in South A frica ,  
fo r  exam ple) . E ach  one can r e p re s e n t  d iffe ren t  in te r e s t s .  
P o u la n tz a s ,  N . , 'T he C ap ita lis t  State: a Reply to M iliband and 
L a c la u ',  New Left R ev iew , 95, 1976.
35. It is  beyond the scope of th is  study to e n te r  the com plex  th e o re t ic a l
debate  which e x is ts  around the definition of s o c ia l  c l a s s e s .  C la s se s  
e x is t  in m ultip le  fo rm s  of o rgan isa tion : in econom ic o rg a n isa t io n s ,  
such as  a s so c ia t io n s  of c a p i ta l is ts  in p a r t ic u la r  b ra n c h e s  of in d u s try  
(for exam ple , the N ational F ed e ra t io n  of Building T rad e  E m p lo y e rs  
of South A frica); in p o li t ico -econom ic  o rg a n isa t io n s ,  such as  t ra d e  
unions (for exam ple , the South A frican  T ra d e s  and L abour Council 
o r  the South A frican  A ssoc ia tion  of M unicipal E m ployees);  o r ,  in 
p o l i t ic a l  bod ies , such as  p o li t ica l  p a r t ie s ;  in p r iv a te  in s ti tu t ions  
and s ta te  a p p a ra tu se s .  In the c ase  of South A frica ,  the debate on 
so c ia l  c la s s e s  has  a r i s e n  la rg e ly  because  of the d iv is ions  between 
black  and white w o rk e rs  and the position  of white 'w o r k e r s ’ o r  
'w a g e -e a r n e r s '  in the r a c i a l  d ivision of la b o u r .  See D avies , C ap ita l  
State and White L a b o u r , The m a jo r  th e o re t ic a l  ap p ro ach es  to the ” 
question  a re  found in: C arched i,  G. 'On the E conom ic  Identification  
of the New M iddle C la s s ' ,  Econom y and Socie ty , vol. 4, N o . l ,  1975, 
pp. 1-83; 'R eproduction  of Social C la s se s  at the L e v e l of P ro d u c tio n  
R e la t io n s 1, Econom y and Society, vol. 4,No. 4,1975; 'The Econom ic
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effec ts ' of d if fe re n t ia l  a c c e s s  on the ab ili ty  of d iffe ren t so c ia l  fo rc e s  to
3 6r e a l i s e  th e i r  in te r e s t s  in the c o u rse  of s ta te  in te rv e n tio n .  Relations
of a c c e s s ,  l im ita tio n  of a c c e s s  o r  exclusion  o p e ra te  in an uneven way
and it is  p o ss ib le ,  th e re fo re ,  that under  c e r ta in  conditions p a r t ic u la r
in te r e s t s  m ay  be defined and o rg an ised  through r e la t io n s  of a c c e s s  to 
37s ta te  s t r u c tu r e s .
On the b a s is  of these  two th e o re t ic a l  a s su m p tio n s ,  and fo r  the 
p u rp o se s  of th is  study of s ta te  in te rven tion , 'po licy ' m ay  be defined as:
Iden tif ica tion  of State E m p lo y e e s ',  Social P r a x i s , vol. 3{l-2),
1976; P o u lan tzas ,  N. 'On Social C la s s e s ' ,  New Left Review No. 78, 
1972; C la s s e s  in C o n tem p o ra ry  C a p i ta l ism , (London, 1975); and 
B ra v e rm a n ,  H. L ab o u r  and Monopoly C a p i ta l , (New York, 1974).
The a ssu m p tio n  about so c ia l  c la s s e s  in h e re n t  to the p r e s e n t  study 
is  c o n s is te n t  with the concep tua lisa tion  of the s ta te ,  nam ely , that 
the in te rn a l  'un ity ' of c la s s e s  cannot be p re su p p o sed .
36. See fo r  exam ple ,  W olpe 's  a rg u m en t that, following P o u lan tzas ,  
the m a te r ia l i s a t io n  of c la s s  pow ers  in the s ta te  is  e x p re s s e d  in 
the a c c e s s ,  l im ita tion  of a c c e s s  o r  exclusion  f ro m  the s ta te  of 
p a r t ic u la r  c la s s e s  o r  e lem en ts  of c la s s e s ,  Wolpe, 'T o w ard s  an 
A na ly s is  of the South A frican  S ta te ',  pp. 413-4; a lso ,  J e s s o p ,  who 
su g g es ts  tha t p o li t ica l  fo rc e s  a re  th e m se lv e s  cons titu ted  in p a r t  
through the s t r u c tu r e s  of p o li t ica l  r e p re s e n ta t io n  which involve 
d if fe re n t ia l  a c c e s s  and opportunity  to r e a l i s e  specific  e f fec ts .
J e s s o p ,  The C a p ita l is t  S ta te , p. 224; a s im i la r  point is  m ade by 
G e r s te n b e rg e r ,  who a rg u e s  that the activ ity  of the s ta te  can be 
g ra sp e d  as  the r e s u l t  of 's o c ia l  co n fro n ta t io n s1, which a re  m edia ted  
through a v a r ie ty  of channels  into s ta te  a p p a ra tu se s .  These  channels , 
th rough which a v a r ie ty  of in te re s t s  a r e  a r t ic u la te d  in and through 
c r i s e s ,  account fo r  the ad hoc n a tu re  of s ta te  a c t iv i t ie s  and
policy  ou tcom es. G e rs te n b e rg e r ,  H., 'C la s s  Conflict, Com petition 
and State F u n c tio n s ' , in  Holloway and P ic c io t to  (eds. ), State and 
C apita l,  pp. 149-159.
37. F o r  a d if fe ren t  em p h a s is  on 'a c c e s s ' ,  but s t i l l  as  a way of exam ining  
p o li t ica l  re la t io n s  and the ap p ara tu s  of the s ta te ,  see Lam b, G . , 
'M a rx ism , A ccess  and the S ta te ',  D evelopm ent and Change, vol. 6 , 
No.- 2, 1975, pp. 119-135. U tilis ing  som e of the concepts  developed 
by P o u lan tzas ,  the a r t ic le  suggests  how the s ta te  a p p a ra tu s  can 
affect c la s s  re la t io n s  via i ts  con tro l  over the a lloca tion  of so c ia l
r e s o u r c e s .  Used in th is  s en se ,  a c c e ss  r e f e r s  to is s u e s  of 
b u re a u c ra t i s m ,  n o n -m a rk e t  allocation, s ta te  m onopolisa tion , 
in c o rp o ra t io n  and con tro l,  which a re  re le v a n t  to th is  study.
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A 'r e s o lu t io n 1 at the p o li t ica l  leve l of the con flic ts ,  c o n t r a d ic t ­
ions and t ra n s fo rm a t io n s  within and between d iffe ren t a p p a ra tu se s  
o r  s t r u c tu r e s  of the s ta te ,  within which p r o c e s s e s  of a c c e s s  and 
exclusion  o p era te  in an uneven and changing way fo r  p a r t ic u la r  
c l a s s e s ,  o rg an isa t io n s  o r  e lem en ts  of c l a s s e s .
In th is  s en se  it  is  p o ss ib le  to conceive of a sh o r t  o r  lo n g er  t e r m  unity 
between 'po licy ' and v a r io u s  conflic ting  in te r e s t s ,  which m ight at t im e s  
even ap p ear  to co n d rad ic t  the im m ed ia te  r e q u ire m e n ts  fo r  cap ita l  
accum ula tion .
T h e re fo re  to d is t in g u ish  between the c a u se s  and effec ts  of 
s ta te  in te rv en tio n  through an ana ly s is  of policy  fo rm u la tio n  and im p le m e n t­
ation, which is  the intention of the c u r re n t  study, m e a n s  s itua ting  the 
an a ly s is  at the lev e l  of the com plex  of re la t io n s  within and between the 
p a r t ic u la r  b r a n c h e s / s t r u c tu r e s / a p p a r a tu s e s  of the s ta te  involved in a 
spec ified  po licy  a r e a .  F u r th e r m o r e ,  the fo rm s  of o rg an isa t io n  of c la s s e s  
o r  'f r a c t io n s '  of c la s s e s ,  both 'o u ts id e ' and with a c c e s s  to s ta te  s t r u c tu r e s ,  
with in te r e s t s  in a spec ific  po licy  a re a  have to be identified , as a lso  does 
the content of those in te r e s t s .  On th is  b a s is ,  it  should be p o ss ib le  to 
include econom ic, p o l i t ica l  and ideo log ical e lem en ts  en co m p assed  in and 
by so c ia l  re la t io n s  and, in an a n a ly s is ,  to take account of and r e f le c t  som e 
of the com plex ity  of the p a r t ic u la r  so c ia l  r e a l i ty .
It is  n e c e s s a r y  now to indicate  the m ethodo log ica l approach  
adopted in th is  s tudy  and to d e sc r ib e  how, on the b a s is  of the th e o re t ic a l  
assu m p tio n s  and the definition of policy, specific  q ues tions  have been 
fo rm u la ted  in re la t io n  to the South A frican  so c ia l  fo rm atio n  fo r  an an a ly s is  
of s ta te  in te rv en tio n .
1. 3 M ethodological A pproach
The m ethodolog ica l approach  adopted in th is  study follows both 
on the choice of r e s e a r c h  object - the  a r e a  of s ta te  in te rven tion  and 
c e n t r a l  r e s e a r c h  ques tions-  and on the p a r t ic u la r  concep tua lisa t ion  of 
's t a te '  and defin ition of 'po licy ' em ployed. U nderly ing  th is  approach  is
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the recogn ition  that, while only a p a r t ia l  r e c o n s tru c t io n  of a com plex 
so c ia l  r e a l i ty  is  p o s s ib le ,  th is  com plex ity  s t i l l  h as  to be confronted  
in any a n a ly s is  which a t tem p ts  to u n d e rs tan d  so c ia l  r e la t io n s  through 
an exam ination  of policy  fo rm ula tion  and im p lem en ta tion . This is  
p a r t ic u la r ly  the c a se  w here  a range  of po lic ies  and p r a c t ic e s ,  with 
ideo log ica l,  p o l i t ic a l  and econom ic basfis and e ffec ts ,  c o n s ti tu te s  the 
object fo r  r e s e a r c h  rather* than a single  po licy . This approach  is  
r e f le c te d  both in the d iv e r s i ty  of a r e a s  of r e s e a r c h  and the v a r ie ty  
of so u rc e s  u t i l is e d  in the a ttem p t to t r a c e  and explain  the p r o c e s s e s  
of policy  fo rm u la tio n  and im plem entation; and in the o rg an isa t io n  of 
r e s e a r c h  find ings . In it ia l  m ethodolog ical q u e s t io n s ,  h ow ever ,  co n ce rn  
the iden tif ica tion  of both sp a t ia l  and te m p o ra l  p a r a m e te r s  to the r e s e a r c h .
R e s e a rc h  p a r a m e te r s
The focus of the study on the geograph ica l a r e a  of the W itw a te rs ran d
in the p e r io d  1945 to 1965, and m o re  p a r t ic u la r ly  on the m un ic ipa l  a r e a
of Jo h an n esb u rg  w here  Soweto is  the la rg e s t  'tow nsh ip ',  is  ju s tif ied  on
s e v e ra l  g rounds. A p a r t  f ro m  the a r e a 's  c o n te m p o ra ry  re le v a n c e  in
te r m s  of the s ta t e 's  pos t-1976  'd isp e n sa tio n s ' to u rb an  A fr ic a s ,  and the
im p o rtan ce ,  th e re fo re ,  of i ts  o r ig ins  and h is to ry  to any a s s e s s m e n t  of
38p re s e n t  s ta te  in i t ia t iv e s  in the 'housing  sp h e re ' , the focus is  both 
th e o re t ic a l ly  and h is to r ic a l ly  valid  fo r  two fu r th e r  r e a s o n s .
F i r s t ly ,  the W itw a te rs ran d  cons ti tu tes  the a r e a  w here ,  h is to r ic a l ly ,  
the in te r r e la t io n s  betw een the s ta te ,  c ap ita l  and lab o u r  r e c e iv e  th e ir  
c l e a r e s t  e x p re s s io n .  This is  obviously  la rg e ly  a function of the in d u s ­
t r ia l i s a t io n  and p ro le ta r ia n is a t io n  which followed on the d isc o v e ry  of
38. See fo r  exam ple  L ea , J . ,  'G overnm ent D ispensa tion , C ap ita lis t  
Im p e ra t iv e  o r  L ib e ra l  P h ilan th ropy?  R esp o n ses  to the Black 
Housing C r i s i s  in South A f r ic a ' ,  in Smith, D. (ed. ), L iving under  
A parthe id , (London, 1982), pp. 198-216. Thus the ' r e f o r m s '  in 
te n u r ia l  sy s te m s  r e p re s e n te d  in the in troduction  of 99 -y e a r  l e a s e ­
hold, a re  in effect a r e tu rn  to what ex is ted  30 y e a r s  ago as 
c h a p te r  5 of th is  study i l lu s t r a te s .
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of gold, but is  also^ in p a r t ,  re la te d  to the ac tua l  s iz e  of the u rb an
p ro le ta r ia t*  Thus, in 1916-17, fo r  exam ple , 28 p e r  cent of the to ta l
in d u s t r ia l  w ork fo rce  of South A frica  was em ployed on the W itw a te rs ran d .
By 1941-42, in d u s t r ia l  expansion had been accom panied  by in c re a s in g
co ncen tra tion  and no le s s  than 45 p e r  cen t of the in d u s t r ia l  w orkforce
40was co n cen tra ted  on the W itw a te rs ran d ,
Secondly, with the concep tua lisa tion  of the s ta te  and the definition
of po licy  em ployed in th is  s tudy, the r e la t io n s  within and between
c e n t r a l  governm ent d e p a r tm e n ts  and lo ca l  au th o r it ie s  a re  c le a r ly  c e n t r a l
in an a n a ly s is  of po licy  fo rm ula tion  and im p lem en ta tion . This was
suggested  above in r e la t io n  to the ro le  of the T ra n s v a a l  L o ca l G overnm ent
C om m ission  in the fo rm u la tion  of a na tiona l po licy  f ra m e w o rk  fo r  the
u rb an  a r e a s  wh1«;h was le g i t im ise d  in 192 3. As the Y o u n g -B a rre t t
C om m ittee  re c o g n ise d  in 1935, "a policy  fo rm u la ted  by a T ra n sv a a l
P ro v in c ia l  C o m m iss io n  and provoked m ain ly  by the shocking  conditions
then p re v a i l in g  in the s lum s  of Johan n esb u rg  l ie s  n e a r  the ro o t  of m any
p ro v is io n s  of the U rban  A re a s  Act and h as  had f a r - r e a c h in g  effects  in
41the a d m in is t ra t io n  of the Act throughout the Union” . While th is  
r e fe re n c e  to the o r ig in s  of policy  r e m a in s  a t the lev e l  of ap p e a ra n c e s ,
39. See fo r  exam ple  the study of s tru g g le s  in the gold m in ing  in d u s try  
betw een 1910 and 1926 by Johnstone, P . ,  C la s s ,  Race and G old;
A Study of C la ss  R ela tions  and R ac ia l D isc r im in a t io n  in South 
A frica ,  (London, 1976); a lso ,  v a r io u s  con tr ibu tions  to H is to ry  
W orkshop, W itw a te rs ran d : L abour,  Tow nships and P a t te rn s  of 
P r o te s t ,  vo ls .  1, 2, 3 and 4. (U nivers ity  of the W itw a te rs ran d ,  
J o h a n n e sb u rg ) .
40. W itw a te rs ra n d  r e f e r s  to the Southern T ra n s v a a l  In d u s tr ia l  A rea
in the C ensus  of In d u s tr ia l  E s ta b l ish m e n ts ,  1941-42, c ited  in Stent,
G. 'M ig rancy  and U rban ization  in the Union of South A f r ic a ' ,  A fr ica ,  
vol. XVIII, No. 3, Ju ly  1948, p. 164.
41. R eport of the D e p a r tm e n ta l  C om m ittee ,appo in ted  to enqu ire  into and 
r e p o r t  upon the question  of r e s id e n c e  of N atives  in Urban A re a s  and 
c e r ta in  p ro p o sed  A m endm ents  of the N atives(U rban A re a s)  Act, No. 
21 of 1923, p a r a  14, E x t ra c ts  (p a ra s .  10-30) of th is  r e p o r t  p r in ted  
as  Annexure 5 in R ep o rt  of the N ative Law s C o m m iss io n , 1946-1948, 
pp. 61-3, In both these  r e p o r t s ,  r e fe re n c e  is  m ade to the i n t e r ­
r e la t io n s  betw een the L o c a l  G overnm ent C o m m iss io n , the N ative 
A ffa irs  C o m m iss io n  and the Native A ffa irs  D e p a r tm e n t in the 
p r o c e s s  of po licy  fo rm ula tion . See R eport of the N ative Laws 
C o m m iss io n , UG 28-1948, p a r a  2 ,
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it  does suggest  the im p o rtan ce  of exam ining  spec ific ,  lo ca l  conditions 
in accounting fo r  the v a r ie ty  and com plex ity  of policy  ou tcom es.
An exam ination  of conditions in Jo h an n esb u rg  a f te r  the Second
W orld W ar th e re fo re  a p p ea rs  im p o rtan t  to an u n d e rs tan d in g  of the
evolution of p o lic ie s  fo r  the p ro v is io n  and d is tr ib u tio n  of housing . But
the p e r io d isa t io n  of 1945-1965, re f le c te d  in the p r e s e n t  study, is
im p o rta n t  fo r  a fu r th e r  r e a so n .  At a m o re  g e n e ra l  leve l,  r e s e a r c h  on
conditions in the im m ed ia te  p o s t -w a r  p e r io d  should con tr ibu te  to ex is t in g
d eba tes  on how the c h a r a c te r  of fu tu re  so c ia l  o rg an isa t io n  in South A frica
becam e posed  as a d is t in c t ly  p o li t ica l  question , and why the 'po licy
p la tfo rm ' of the N a tio n a l is t  p a r ty ,  with i ts  exp lic it  co n ce rn  with ' r a c i a l
42i s s u e s ' ,  should have s e c u re d  th e i r  e le c to ra l  v ic to ry  in 1948.
The ch ron o lo g ica l  l im it  of 1965 is  not an a r b i t r a r y  cu t-o ff  point.
By then, the township p ro g ra m m e s  had been la rg e ly  im p lem en ted  and
the o v e ra l l  p ro g ra m m e  of ap a r th e id  had en te red  a 'new ' phase : the focus
of s ta te  p o lic ie s  re la t in g  to the u rb an isa t io n  of A frican s  had sh if ted , and
the a p p a ra tu se s  of the s ta te  w ere  ch arg ed  with e la b o ra t in g  and leg i t im is in g
43the im p lem en ta tion  of the so -c a l le d  'hom eland policy!.
42. See O 'M eara ,  D , ,  V o lk sk a p ita l ism e : C la s s ,  C ap ita l  and Ideology 
in the D evelopm ent of A fr ik an e r  N ationa lism  19 34-1948, (C am bridge , 
1983), c h a p te r s  12 and 15 in p a r t ic u la r ;  and D av ies , Capital, State 
and White L a b o u r , c h ap te r  7.
43. The Tom linson  C om m iss io n  R eport of 1955 had  advocated a p ro g ra m m e  
of in v es tm en t  in the r u r a l  r e s e r v e s .  An a l te rn a t iv e  po licy  of the 
d e c e n tra l is a t io n  of in d u s t r ie s  to 'b o rd e r '  a r e a s  w as, how ever, 
p ro m o ted  by the governm ent f ro m  the e a r ly  1960 's .  In 1967, to 
a c c e le ra te  the p ro g ra m m e ,  s ta tu to ry  co n tro ls  w ere  in troduced  in
the P h y s ic a l  P lann ing  and U tilization  of R e so u rc e s  Act, No. 88 of 
1967. T hese  included the lim iting  of expansion  of ex is t in g  e n t e r p r i s ­
es by r e s t r i c t in g  the n u m b ers  of add itional A frican  w o rk e rs .  In 
t e r m s  of G en era l  C i rc u la r  No. 27 of 1967, the offic ia l policy  was 
' r e s e t t le m e n t '  of the in d u s tr ia l  r e s e r v e  a rm y  of the towns in the 
r u r a l  B an tus tans ,  and the l a r g e - s c a le  co n s tru c t io n  of 'tow nships ' 
in these  r u r a l  a r e a s  r a th e r  than fu r th e r  developm ent in ex is t in g  u rban  
tow nships . See fo r  exam ple: L e g ass ick ,  M. and Wolpe, H. 'The 
B an tus tans  and C ap ita l  A ccum ulation in South A f r ic a ' ,  Review of 
A frican  P o l i t ic a l  Econom y, 7, 1976, pp. 87-107; Bell, T . In d u s tr ia l  
D e c e n tra l isa t io n  in South A frica , (Cape Town, 1973); B e in a r t ,  W.
'The P o lic y  of In d u s tr ia l  D e c e n tra l isa t io n  in South A fr ic a ' ,  in Study 
P ro je c t  on E x te rn a l  Investm en t in South A fr ica  and N am ibia ,
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The p a r a m e te r s  to the r e s e a r c h  having been defined, it is  
n e c e s s a r y  now to d e s c r ib e  the a r e a s  of r e s e a r c h ,  the o rg an isa t io n  of 
m a te r ia l  and the n a tu re  of the so u rc e s  u t i l ised  in th is  study.
A re a s  of R e se a rc h  and T h es is  S truc tu re
To an sw e r  the questions  posed  in th is  th e s is  it  is  n e c e s s a r y  
to exam ine the d iffe ren t b ran ch es  o r  leve ls  of the s ta te ,  and any o ther  
o rg a n isa t io n s ,  within and between which p r o c e s s e s  of policy  fo rm ula tion  
and im p lem en ta tion  can be t r a c e d  and analysed . This  can be done m o re  
r e a d i ly  by focusing  on a 'p a r t '  of the s ta te  than in an a t tem p t to com prehend  
the w orking  of the 'whole*. This study th e re fo re  fo cu ses  on the 
Jo h an n esb u rg  City  Council, the l a r g e s t  lo ca l  au th o r ity  on the W itw a te rs ra n d .  
As p a r t  of the s ta te ,  i t  was i ts e l f  divided into v a r io u s  d e p a r tm e n ts  which, 
on the one hand re f le c te d  and responded  to d iffe r ing  and com peting  loca l  
in t e r e s t s ,  and, on the o th e r ,  in te ra c te d  with and re la te d  to o th e r  s t r u c tu r e s  
o r  o rg an isa t io n s  within the s ta te .  It was th e re fo re  both the so u rce  of 
p o l ic ie s ,  fo rm u la ted  in re sp o n se  to specific  lo ca l  conditions and involving 
a range  of p r a c t ic e s  fo r  m un ic ipa l a d m in is tra t io n ,  and the m eans  through 
which p o lic ie s  fo rm u la ted  in c e n t r a l  governm ent d e p a r tm e n ts  w ere  
im p lem en ted  a t  the lo ca l  level.  This focus p ro v id e s  a con tex t fo r 
exam in ing  the re la t io n s  within the s ta te ;  between lo ca l  au th o r i t ie s  and 
c e n tra l  governm en t d e p a r tm e n ts  such  as  Native A ffa ir s ,  L abour o r  the 
N ational Housing and P lann ing  C om m ission ; and betw een  the s ta te ,  
em p lo y e rs  and the A frican  w orkfo rce  of Jo h an n esb u rg .
An h i s to r ic a l  and con tex tua l background to the o v e ra l l  study is
*
prov ided  in C hap te r  Two which exam ines  the opera tio n s  of the Jo h an n esb u rg  
City Council in housing  the A frican  w orkforce  d u r in g  the p r e - w a r  p e r io d
The Conditions of the Black W o rk e r , pp. 85-125; R ogerson , C , ,  
'A parthe id ,  D e c e n tra l iza t io n  and Spatial In d u s t r ia l  C hange1, in 
Smith (ed. ), L iving u nder  A partheid , pp. 47-63; Lem on, A . ,
'M ig ra n tL ab o u r  and F ro n tie r  C om m uters; R eorganis ing  South 
A f r ic a 's  B lackL abour Supply', ib id . , pp . 82-7 in p a r t ic u la r ;  Smit,
P . ,  O liv ie r ,  J .  and Booysen, J .  'U rb an isa tio n  in the h o m e la n d s ' ,  
i b i d . , pp. 96-101; and, Smit, P .  and Booysen, J , ,  U rban isa tion  
in the H o m elan d s : a new d im ension  in the u rb a n isa t io n  p ro c e s s  of 
the Black population of South A f r ic a ? ,  (U n ivers ity  of P r e to r i a ,  1977), 
pp. 19-25.
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and up to 1948. This s e rv e s  to i l lu s t r a te  how p o lic ie s  fo r  u rban  
a d m in is tra t io n  on the b a s is  of the 192 3 leg is la t iv e  f ram ew o rk  w ere  
im p lem en ted  and how the gap between the leve l  of p ro v is io n  and 
so c ia l  dem and a ro s e  and was e x ace rb a ted  with the in c r e a s e  in 
u rb an isa t io n  d u r in g  the y e a r s  of the Second World W ar.  In the 
context of a g e n e ra l ise d  housing  sh o rtag e ,  the re la t io n s  between c e n t r a l  
and lo ca l  governm en t concern ing  housing  finance and the a lloca tion  of 
building r e so u rc e s '  h ighlights  the question  of c o s ts  of p ro v is io n  and, 
m o re  p a r t ic u la r ly ,  the c o s ts  in the production  of housing . Conditions 
and re la t io n s  of p roduction  of housing  th e re fo re  cons titu te  an im p o rtan t  
a r e a  of r e s e a r c h .
The app roach  adopted in th is  study r e p re s e n t s  a d e p a r tu re  f ro m
ex is tin g  a n a ly se s  which focus on the sp h e re  of p roduction , in that the
building in d u s try  is  not exam ined  p r im a r i ly  f ro m  the point of view of
44the p roduction  of housing  as a com m odity . Unlike a n a ly ses  which 
dea l  with the ’eco n o m ics ' of the building industry ,  and see  s o -c a l le d  
'f a c to r s  of p ro d u c tio n ',  such as  land, m ach in e ry , m a te r ia l s  and labour ,  
so ley  in re la t io n  to the p ro c e s s  of ca p ita l  accum ula tion , the a im  in th is  
study is  to identify  the conten t of va r io u s  in te r e s t s  in the production  of 
housing , F o r  th is  r e a so n ,  tak ing  the land 'f a c to r '  a s  an exam ple , the 
b a r r i e r s  to the accum ula tion  of cap ita l  in the build ing in d u stry ,  which 
specu la tion  in land m ay  c r e a t e ,dm  not exam ined to any ex ten t.  Instead , 
q ues tions  of ow nersh ip  and land ten u re ,  o r  lan d -u se  zoning, a r e  touched 
on in so fa r  as they  s e rv e  to i l lu s t r a te  how conflic ts  e m e rg e  around the 
land question; the n a tu re  of po li t ica l ,  ideo log ical and econom ic s t r u g g le s
i
over  land, such as  the r a c i a l  zoning of land in t e r m s  of the Group A re a s
Act of 1950; and the so c ia l  consequences  of s ta te  in te rv e n tio n s  in the
fo rm  of land po lic ie s  ideo log ica lly  p re se n te d  as  's lu m  c le a ra n c e '  o r  
45' r e s e t t l e m e n t ' .  In th is  study, th e re fo re ,  an a ttem pt is  m ade to
44. See above, p . 19, n* 14.
45. T hese  ques tions  a re  a d d re s s e d  in c h a p te r s  2 ,4 ,  5 and 6 of th is  
study.
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include p o li t ica l  and ideo log ica l re la t io n s  - the  c la s s  s t ru g g le -  in the 
an a ly s is  of the production  of housing  and the evolution of p o lic ie s  re latedJ-d ' 
to the conditions u n d er  which the townships w ere  c o n s tru c te d .
C h ap te r  T h ree  exam ines  the re la t io n s  betw een em p lo y e rs  and 
labour in the building in d u s try  and the conditions of housing  p roduction  
in the im m ed ia te  p o s t -w a r  p e r io d .  H e re ,  conditions of sho rtage  of 
sk illed  labour and m a te r ia l s ,  r i s in g  c o s ts  of housing, and p ro p o sa ls  fo r  
augm enting  the sk il led  build ing labour  fo rce  p rov ide  the context fo r  
exam in ing  r e la t io n s  within the building industry ,  and betw een the building 
in d u s try  and the s ta te  around the question  of c o s t  and r a te  of housing 
p roduc tion . The content of d iffe ren t  in te re s t s  in the production  of housing  
is  e x p re s s e d  through such o rg an isa tio n s  as  the N ational F e d e ra t io n  of 
Building T ra d e  E m p lo y e rs  of South A frica , v a r io u s  build ing  t ra d e  unions, 
and the s ta t e 's  housing  ap p a ra tu s ,  nam ely , the N ational H ousing and 
P lann ing  C om m iss ion , the Cabinet Building C om m ittee  and the C o n tro l le r  
of In d u s tr ia l  M anpow er in the D ep a r tm en t of L a b o u r .
In t r a c in g  the developm ent of so c ia l  d eb a tes ,  on i s s u e s  r e la t in g  
to the conditions both of consum ption  and p roduction  of housing, du r ing  
the p e r io d  befo re  1948, c h a p te r s  two and th re e  identify  the o rig ins  of 
p o l ic ie s .  An a t tem p t is  m ade in C hapter F o u r  to s i tu a te  the p r o c e s s e s  
of po licy  fo rm ula tion  - a f te r  1948 and the e lection  to governm ent of the 
N a tio n a lis t  p a r ty  - in a w ider  context.
In C hap te r  F o u r ,  the fo rm s  of policy  fo r  hous ing  the A frican  
' la b o u r  r e q u i re m e n ts '  of u rb a n  a r e a s ,  tog e th e r  with the m e c h a n ism s  
fo r  im p lem en ta tion , as  defined du r ing  the e a r ly  y e a r s  of the N atio n a lis t  
governm ent, a r e  exam ined  within the o v e ra l l  context of the r e la t io n s  
between the a p a r th e id  s ta te ,  ca p i ta l  and labour .  T hese  re la t io n s  c e n tre
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both on the question  of ' lab o u r  r e q u i re m e n ts '  and the ro le  of the s ta te  
in a l loca ting  w ork ro le s  in the d iv ision  of labour,  and on the question  
of conditions fo r  the rep ro d u c tio n  of the labour fo rce  and the fo rm s  
of s ta te  in te rv e n tio n .  The le g is la t iv e  and a d m in is t ra t iv e  f ram ew o rk  
fo r  the im p lem en ta tio n  of the township p ro g ra m m e s ,  e s ta b lish ed  
p r im a r i ly  in t e r m s  of the Native Building W o rk e rs  A ct of 1951 and the 
N ative S e rv ices  Levy Act of 1952, r e p re s e n ts  the 'r e s o lu t io n 1 of v a r io u s  
p o li t ica l  i s s u e s  su rro u n d in g  the p roduction  and consum ption  of housing . 
The c h a p te r  a lso  ex am in es  the ro le  of the r e s e a r c h - r e l a t e d  ap p ara tu s  
of the s ta te ,  n am ely , the N ational Building R e s e a rc h  Ins ti tu te  of the 
Council fo r  Scientific  and In d u s tr ia l  R e se a rc h ,  both in the p ro c e s s  of 
po licy  fo rm ula tion  and in the developm ent of the 'te c h n ic a l  m e a n s ' 
fo r  i ts  im p lem en ta tio n .
The a im  in C h ap te r  F ive  is  to explain how the range  of p o lic ie s ,  
which w ere  defined and fo rm u la ted  on the ideo log ica l b a s is  of ap a r th e id ,  
w ere  t r a n s la te d  into p ro g ra m m e s  and im plem ented  within the conditions 
ex is t in g  in Jo h an n esb u rg .  The case  study of the im p lem en ta tio n  of 
p o lic ie s  from  1948 to 1965 exam ines  the evolution of a m e tro p o li tan  
land policy  which r e s t r i c t e d  the developm ent of tow nships to a r e a s  
South-W est of the c ity , the b a se s  of the p ro v is io n  of s e rv ic e  in f r a s t ru c tu re  
and housing, and the p r a c t i s e s  involved in the ac tu a l  p roduction  of the 
'bu ilt  en v iro n m en t ' th rough which the townships w ere  given th e ir  
'c o n c re te '  p h y s ic a l  fo rm .
F ina lly , in C hap te r  Six, som e of the so c ia l  co n seq u en ces  of 
th e se  s ta te  in te rv en tio n s  a re  d e sc r ib e d .  These  e ffec ts  - p o l i t ica l  and 
ideo log ica l as  w ell as  econom ic - a r e  c e n tra l  to an u n d e rs ta n d in g  of the 
ro le  of the tow nships, and the continuing so c ia l  function of these  sp a tia l  
fo rm s  within the o v e ra l l  South A frican  so c ia l  fo rm a tio n .
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A Note on Sources
A c e n t r a l  tene t of the app roach  adopted is  that, in o rd e r  to
loca te  the o r ig in s  of po lic ie s  and to analyse  the so c ia l  p r o c e s s e s
involved in a s e r i e s  of s ta te  p r a c t i s e s ,  the an a ly s is  m u s t  b reak
46with s ta te  ideology as  re f le c te d  in offic ial d i s c o u r s e .  The n a tu re  
of what s ta te  d isc o u rs e  defines as ’the housing  p ro b le m 1 - 'housing  
s h o r ta g e ' ,  ' s t a n d a r d s ' ,  'hous ing  su b s id ie s ' e tc .  - h as  
th e re fo re  to be questioned . It is  fo r  th is  re a so n  that, throughout 
the study, an a t tem p t i s  m ade to m ove f ro m  the m o s t  v is ib le  or  
obse rv ab le  phenom ona to the u nder ly ing  c a u s e s .  This  approach , 
as  p re c e d in g  pag es  i l lu s t r a te ,  has  en ta iled  both the iden tif ica tion  and 
the sy n th es is  of ap p a ren tly  d isp a ra te  foci. The ques tion  of sd u rc e s  
is th e re fo re  c ru c ia l .
Unpublished p r im a r y  so u rce  m a te r ia l  and docum ents  which 
re f le c t  p r o c e s s  in po licy  fo rm ula tion  and im p lem en ta tio n  have been 
r e s e a r c h e d  and se le c te d  in p re fe re n c e  to published  o ffic ia l 'po licy ' 
s ta te m e n ts .  Thus, w here  p o ss ib le ,  po licy  ' th e m e s '  have been t ra c e d  
through the c o r re sp o n d e n c e ,  m inu tes  of m ee tings ,  r e p o r t s  and m e m o ra n d a  
of o rg an isa t io n s  and c e n t r a l  and loca l  governm ent bod ies , in addition 
to published  p r im a r y  so u rc e s  such as p a r l ia m e n ta ry  d eb a tes ,  annual 
r e p o r t s  of governm ent d e p a r tm e n ts ,  offic ial jo u rn a ls  and n e w sp a p e rs .
46. This is  p a r t ic u la r ly  im p o rtan t  w here 'ideo lo g ica l ' t e rm s  such 
as  'N ative Housing ' a re  u sed  in official d is c o u r s e  to d e lim it  
f ie lds  of s ta te  in te rv en tio n s  in a r e a s  such as  housing  finance, 
fo r  exam ple , through the 'N ative Revenue A ccoun t1; o r  in the 
developm ent of d if fe ren tia l  m in im um  s ta n d a rd s  of accom m odation , 
on the b a s is  of r a c i a l  c a te g o r ie s .
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CHAPTER TWO
JOHANNESBURG CITY COUNCIL: URBAN ADMINISTRATION AND 
THE PROVISION OF HOUSING FOR AFRICAN WORKERS BEFORE 1948
This c h a p te r  exam ines  the opera tions  of the Jo h an n esb u rg  C ity  
Council in housing  the A frican  labour  fo rce  of Jo h an n esb u rg  before  1948.
It i s  concerned , th e re fo re ,  with how the m unic ipa l a p p a ra tu s  e ffectively  
im p lem en ted  s e g re g a t io n is t  p o lic ie s  based  on the le g is la t iv e  f ram ew o rk  
fo r  u rban  ad m in is t ra t io n  of 1923. The a im  is  both to d e s c r ib e  the 
conditions u n d er  which such housing  was financed, a l lo ca ted  and 'm anaged ' 
a t  the lo ca l  leve l ,  and to explain the context in which p o l ic ie s ,  r e la t in g  
to the consum ption  of housing, w ere  fo rm u la ted  and im p lem en ted . *
T h e re  a r e  consequently  two lines  of an a ly s is  which run  through 
th is  c h ap te r .  The one involves the re la t io n s  within the Johan n esb u rg  
City Council i tse lf ,  re f le c te d  in the m unic ipa l p r a c t ic e s  which had 
evolved in re sp o n se  both to loca lly -de fined  in te re s t s  and dem ands and to 
the im p lem en ta tion  of s ta te  p o lic ie s .  The o th e r  focuses  on the re la t io n s  
between the Jo h an n esb u rg  City Council, as a lo ca l  au tho r ity ,  and o ther  
lev e ls  o r  b ra n c h e s  of the s ta te  d i re c t ly  o r  in d ire c t ly  involved in the 
p ro v is io n  of housing  for the s o -c a l le d  'labour r e q u i re m e n ts '  of u rb an  
a r e a s .
The f i r s t  sec tion , which d e sc r ib e s  and an a ly se s  u rb an  ad m in is t ra t iv e  
p r a c t ic e s  which had evolved in Jo h an n esb u rg  befo re  the Second W orld 
W ar, p ro v id e s  the h is to r ic a l  and contextual background. M unicipal 
f inanc ia l  p r a c t ic e s  and the p ro v is io n  of m unicipal s e rv ic e s  a re  exam ined 
in the light of the p re v a i l in g  ideology of r a c ia l  seg reg a tio n ; and the 
ex tension  of c o n tro ls  over the conditions of housing  is  exam ined  through 
the o pera tions  of the Native A ffa irs  D ep ar tm en t of the City Council.
1. The background to the N atives (Urban A re a s)  Act of 192 3, was
d e sc r ib e d  above, p. 21 . F o r  d iscu ss io n  of consum ption  of housing  
as  an a r e a  fo r  s ta te  in te rven tion  in the re p ro d u c tio n  of labour ,  see 
above, p . 18.
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The second sec tion  of the ch a p te r  focuses  on the re sp o n se  by 
the Jo h an n esb u rg  City Council to the housing  sh o r tag e  which a ro se  with 
the in c r e a s e d  u rb a n isa t io n  and in d u s t r ia l  expansion du r ing  the w a r .  The 
ex is t in g  sy s te m  of housing finance and the question  of su b s id isa tio n  
h ighlighted  with the sca le  of the sh o rtag e  a r e  exam ined  ag a in s t  the 
background of in c re a s in g  m il i tan cy  and the con fron ta tions  between the 
City Council and i ts  ' t e n a n ts ’.
F ina lly , in the th ird  sec tion , the Jo h an n esb u rg  City C ouncil 's  
a t tem p ts  to im p lem en t i ts  building p ro g ra m m e  in the im m ed ia te  p o s t ­
w ar  y e a r s  is  exam ined . This a n a ly s is  focuses  on the r e la t io n s  between 
the C ity Council and o th e r  o rg an isa t io n s  within the s ta te  involved with
the a lloca tion  of housing  r e s o u r c e s ,  and re v e a ls  the n a tu re  of s e v e ra l  
$
c o n tra in ts  on the p r o c e s s  of im p lem en ting  the build ing p ro g ra m m e  in 
K
Jo h an n esb u rg .
)
2 ,1  P r e - W a r  U rban  A d m in is tra t io n
In o rd e r  to u n d e rs tan d  the conditions of consum ption  of housing  
fo r  A frican  w o rk e rs  in Jo h annesbu rg , and the n a tu re  of the r e la t io n ­
sh ips  involved in the p ro v is io n  of housing before  the Second W orld 
W ar, th is  sec tion  focuses  on s e v e ra l  p ra c t ic e s  fo r  u rb a n  a d m in is t ra t io n .  
An exam ination  of m un ic ipa l  f inancia l p ra c t ic e  p r e c e d e s  the b r ie f  
d isc u ss io n  on the question  of m un ic ipa l  s e rv ic e  p ro v is io n  and the 
r e la t io n  between the p re v a i l in g  ideology of r a c ia l  s e g reg a t io n  and a c c e s s  
to s e rv ic e s .  F ina lly ,  the opera tio n s  of the Native A ffa irs  D ep ar tm en t 
of the Jo h an n esb u rg  City Council in im p lem en ting  p o lic ies  fo r  the 
c o n tro l  o v e r  housing  conditions and the labour fo rce  a re  exam ined .
M unicipal F in a n c ia l  P ra c t ic e :  d i re c t  and in d ire c t  ta x a tion
T h e re  a re  two sign if ican t and r e la te d  f e a tu re s  about the sy s tem  
of m un ic ipa l  f inances  which evolved a f te r  the e s ta b l ish m e n t  in 1901 of 
the town council in Jo h an n esb u rg .  F i r s t ly ,  i t  a p p e a rs  th a t  du ring  the
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p er io d  up to the Second W orld W ar the m unic ipa l budget was balanced
2
a lm o s t  e n t i re ly  without a s s i s ta n c e  f ro m  c e n tra l  governm ent.
M unicipal expend itu re  was fo r  s e rv ic e s  of loca l  r a th e r  than na tiona l 
im p o rtan ce  and the revenue  b ase  was derived  f ro m  e n t i re ly  loca l  
s o u rc e s  through in d ire c t  and d i re c t  lo c a l  taxa tion . R a is ing  revenue  
through in d i re c t  taxation  was by c h a rg e s  to c o n su m e rs  of p a r t ic u la r  
m un ic ipa l s e rv ic e s  and the is s u e  of c e r ta in  l ic e n c e s .  The fo rm  of 
d i r e c t  taxation  was the a s s e s s m e n t  r a te  w hich-from  1919 was based  on 
the c a p ita l  value of land only, although the council re ta in e d  the pow er
3
to tax im p ro v e m e n ts  , It w as, how ever, the p ro p o r t io n a l  con tribu tion  
to revenue  by in d ire c t  and d i re c t  taxation  which c o n s ti tu te s  the second 
p a r t ic u la r  fe a tu re  of the Jo h an n esb u rg  m unic ipa l f in an c ia l  sy s te m  and 
which r e q u i r e s  a b r ie f  exam ination .
In d irec t  taxation , through the t ra d in g  and n o n - tra d in g  d e p a r tm e n ts  
of the City Council, accounted fo r  77 p e r  cent of the g ro s s  incom e for 
1935/36, As m uch as  60 p e r  cen t was con tr ibu ted  by the fo rm e r  group
2. In la rg e  towns in o ther  co u n tr ie s ,  g ran ts  accounted  fo r  a 
co n s id e ra b le  po rtion  of expenditure  on revenue  account: 40% in 
the c ase  of G re a t  B rita in ;  77% fo r  A u s tr ia ;  70% fo r  G erm any;
65% fo r  Belgium ; 56% fo r  F ra n c e  and 33% fo r  H olland. F o r  
Jo h an n esb u rg  how ever, out of an e s tim a ted  tu rn o v e r  on revenue  
account fo r  1937/8 of n e a r ly  £4 m illion , only J  % was a n t ic i ­
pa ted  a s  a g ran t f ro m  c e n t r a l  governm ent. See Maud, J , ,  City 
G overnment, the Jo h an n esb u rg  E x p e r im e n t , (Oxford, 1938), pp. 290-1.
3. In levying th is  one d i re c t  tax in the y e a r ,  the City  Council could 
not exceed  a c e r ta in  m ax im um  without the sanc tion  of c e n t ra l  
governm ent. F ro m  1902 t i l  1919, the question  of w hether  ow ners 
of fixed p ro p e r ty  should be taxed acco rd in g  to the com bined value 
of land and build ings, o r  w hether these  should be ra te d  s e p a ra te ly ,  
was d ispu ted . It should be noted the Jo h an n esb u rg  sy s te m  of s i t e -  
value r a t in g  w as not com m on to o ther  lo ca l  au th o r it ie s  in South 
A frica ; Cape Town adopted a fla t r a te  on the com bined value and, 
l e s s  com m only , 'd i f fe re n t ia l '  sy s tem  of tax ing  im p ro v em en ts  at
a low er r a te  than s i te -v a lu e  had been adopted in D urban in 1923. 
i b i d . , pp. 9 1 -3 ,  281-90 and 297-9,
which co n s is ted  of those d e p a r tm e n ts  concerned  with e le c t r ic i ty ,
gas, w a te r ,  t r a n s p o r t  and p roduce  and l iv e -s to c k  m a r k e t s .  The
contribu tion  of the n o n - tra d in g  d e p a r tm e n ts ,  which included fees
charged  fo r  sew erag e  and san ita tion , r e n ts  and o th e r  rev e n u e s ,
am ounted to n e a r ly  17 p e r  cent of the to ta l incom e. In the sam e y e a r ,
p a y e rs  of a s s e s s m e n t  r a t e s  -the fo rm  of d i re c t  tax a tio n -  con tr ibu ted
4le s s  than 16 p e r  cent to the to ta l g ro ss  incom e of the m un ic ipa li ty  .
In c o n tra s t  to la rg e  towns in o ther  co u n tr ie s ,  th e re  was a m ark e d  
tendency fo r  Jo h an n esb u rg  to r e ly  to an e x tre m e ly  l im ited  ex tent oh 
a s s e s s m e n t  r a t e s  a s  a m ean s  of financing m unic ipa l expend itu re  and 
the p ra c t ic e  of applying p ro f i ts  f ro m  i ts  tra d in g  u n d er tak in g s ,  in lieu
5
of r a t e s ,  had been  c o n s is ten tly  adopted . This tendency, how ever, 
should be seen  in the context of s e v e ra l  fa c to rs .
g
F i r s t l y ,  th e re  was a leg a l  l im it  im posed  on a s s e s s m e n t  r a te s  .
The apparen t con trad ic tion  between a legal l im it  im posed  on d ire c t  
taxation and the absence  of any lega l l im ita tion  on m un ic ipa l  p ro f i ts ,  
can p a r t ly  be explained by the c i ty ’s e a r ly  h is to ry ,  A r a t e - l i m i t  was 
a l re a d y  contained in the m un ic ipa l law 'in h e r i te d 1 f ro m  the South 
A frican  Republic and th is  could account for the in se r t io n  of a r a t e - l im i t  
in the f i r s t  r a t in g  p ro c lam a tio n  of Joh an n esb u rg . With r e g a rd  to the 
absence  of leg is la t io n  on m un ic ipa l tra d in g  th e re  w as no p re ced en t ,  
e i th e r  in the T ra n s v a a l  o r  in G re a t  B r i t a n ,  w here  the policy  of u til is ing  
la rg e  p ro f i ts  f ro m  m un ic ipa l t ra d e  to re l ie v e  r a t e s  was q u i te  unknown,
4. In 1903, the con tribu tion  of r a t e s  to revenue  had been as high as 
67, 8%; but by 1910 it had d e c re a se d  to 22, 5%, and to 15, 5% in 
1935/6. F u r th e r m o r e ,  to ta l incom e f ro m  r a te s  had only in c re a se d  
f ro m  £264, 750 in 1903 to £585, 323 in 1935, while the population of 
Jo h an n esb u rg  has  m o re  than quadrupled . Ib id . ,  ta b le s  1 and 2, 
pp. 374-5.
5. Between 1926/27 and 1935/36, fo r  in s tan ce , a lm o s t  17 % of 
g ro ss  expend itu re  by n o n - tra d in g  d e p a r tm e n ts  had been con tr ibu ted  
by p ro f i ts  f ro m  tra d in g  d ep a r tm e n ts .  Ib id . ,  p. 295.
6. Jo h an n esb u rg  Rating P ro c la m a tio n  No. 38 of 1902, section  13, 
im posed  a l im i t  of 3d in the £. F ro m  1919, Jo h an n esb u rg  could 
levy a ra te  of 7d in the £ on land only, o r  a r a te  of 4d on land 
and 3d on im p ro v e m e n ts .  I b id . , p. 288.
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One of the q ues tions  a d d re s s e d  by the S ta lla rd  C o m m iss io n  on lo ca l
governm ent of 1919-21 was the re m o v a l  of the r a t e - l im i t .  But, th e re
was ap p aren tly  l i t t le  dem and fo r  i ts  re m o v a l  and in 1938 th is  s t i l l
7
re f le c te d  offic ia l  opinion within the Jo h an n esb u rg  C ity Council.
F u r th e r m o r e ,  d u r in g  s e v e ra l  y e a r s ,  not even the p e rm is s ib le  r a te
was lev ied , so tha t the ac tu a l  revenue  d e r iv ed  f ro m  r a t e s  was
8s ign if ican tly  l e s s  than i ts  po ten tia l .
Secondly, u n c e r ta in ty  and conflic ting  a t t i tu d es  as  to the p r in c ip le  
to be adopted in a s s e s s in g  m in ing  and s ta te -ow ned  p ro p e r ty  had re su l te d  
in m ethods of a s s e s s m e n t  which b e n e f i te d  these  p a r t i e s  and which had 
f inanc ia l  co n sequences  for the m unic ipa l tax b ase .  G overnm ent p ro p e r ty  
was exem pt f ro m  r a t e s ,  and desp ite  the reco m m en d a tio n s  of the 
S ta lla rd  C o m m iss io n  tha t the exem ption be w ithdraw n and that the 
governm ent be m ade liab le  fo r  the paym ent of a s s e s s m e n t  r a t e s  based  
on s ite  value, the State P r o p e r ty  (Exem ption f ro m  Rating) Bill, in troduced
9
in 1930, becam e law in 1931. .
The s itua tion  with r e g a rd  to the taxation of m in ing  p ro p e r t ie s  
was m o re  com plex  and, s ince  the beginning of the tw entie th  cen tu ry , 
m ining  p ro p e r t i e s  had been g ran ted  p re fe r e n t ia l  t r e a tm e n t  in the question  
of lo ca l  taxa tion . The r e s u l t  of leg is la t ion  was tha t r a t e s  w ere  paid
7. I b id . , p. 298.
8 . F o r  exam ple , in 1935 and 1936, Jo h an n esb u rg  lev ied  a r a te  of only 
5d in the £. Ib id . , tab le  2, p. 375.
9. The S ta lla rd  C o m m iss io n  co n s id e red  governm ent exem ption  "the 
r e s u l t  of p o li t ica l  expediency. . .  an inv is ib le  but v e ry  r e a l  tax 
lev ied  on the towns of the P ro v in ce  in favour of the g e n e ra l  re v e n u e " .  
R eport  of the T ra n s v a a l  L o ca l G overnm ent C o m m iss io n , T . P . I  -1922, 
p a r a s .  205-6. P ro v is io n  was m ade in 1931, how ever, fo r  the 
ra t in g  of governm ent re s id e n t ia l  p ro p e r ty .
10. In t e r m s  of L o c a l  A u tho r it ies  Rating A m endm ent O rd inance N o .45 
of 1904, i t  was spec ified  th a t  value ac c ru in g  to r a te a b le  p ro p e r ty  
"by re a so n  of the p re se n c e  of p re c io u s  s tones  o r  p re c io u s  m e ta ls  
£and by Idem . No. 22 of 1906, base  m e ta ls  and m in e ra ls  w ere  
inc luded j was to be deducted before  a s s e s s in g  the p ro p e r ty  fo r 
ra t in g  p u rp o s e s " .  As Maud points out, i t  was the policy  of the 
T ra n sv a a l  governm ent to r e g a rd  m ining  value as  a so u rce  of 
revenue  fo r  i tse l f ,  r a th e r  than fo r  loca l  a u th o r i t ie s .  Maud, C ity 
G overnm ent, p . 283
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by ow ners of m in ing  land only in r e s p e c t  of (i) build ings o r  o ther 
im p ro v e m e n ts  which w ere  u sed  fo r  re s id e n t ia l  o r  o th e r  p u rp o se s  not 
inc iden ta l  to mining, and ( i i ) the s i te -v a lu e  on which those  buildings 
stood. F ro m  1916, when the ra t in g  of land a p a r t  f ro m  im p ro v em en ts  
re c e iv e d  leg is la t iv e  recogn ition , th e re  w ere  d if fe re n c e s  between 
m u n ic ip a l i t ie s  and m in ing  and pow er com panies  about r a t in g  of land 
p ro c la im e d  u n d e r  the Gold Law of 1908. The R ating  O rd inance of 
1933 re f le c te d  a co m p ro m ise  w hereby  the im p ro v e m e n ts  - value of land 
u n d er  m ining  t i t le  was taxed at the sam e r a te  as  tha t lev ied  throughout 
the r e s t  of the m un ic ipa li ty  on s i t e -v a lu e s ,  the p rac t ice  adopted f ro m  
1919. The m ethod of a s s e s s m e n t  fo r  ra t in g  of m in ing  p ro p e r t ie s  
th e re fo re  b o re  no r e la t io n  e i th e r  to the cap ita l  o r  the annual value, 
o r  to the incom e of the r a te p a y e r s .  As F ig u re  2 .1  in d ic a te s ,  the land 
held  und er  m ining  t i t le  in the m unic ipa l a r e a  was v e ry  ex ten s iv e , yet 
the con tr ibu tion  f ro m  m in ing  c a p ita l  to the m un ic ipa l  revenue  of 
Jo h an n esb u rg  was both re la t iv e ly  and abso lu te ly  s m a l l .  ^
A fu r th e r  fa c to r ,  which w ill be dea lt  with below, was the n a tu re  
of m un ic ipa l  s e rv ic e s  which w ere  provided . C le a r ly ,  the underly ing  
p r in c ip le  of 'ab il i ty  to p a y 1 was in h e ren t  in the psychology of the City 
Council du r ing  th is  p e r io d .  T h e re  had been no ex tension  of w elfare  s e rv ic e s  
in any way co m p arab le  with those of m u n ic ip a li t ie s  in G re a t  B ri ta in ,  fo r  
in s tan ce ,  w hereby  s e rv ic e s  d i re c te d  a t  sec tions  of the com m unity  a t  the 
low est leve l  of w ages w ere  prov ided  through g e n e ra l  r a t e s ,  su b s id ie s  o r  
g ra n ts  by c e n t r a l  governm ent f ro m  na tiona l re v e n u e .  As i te m s  of 
m un ic ipa l  expend itu re  w ere  of lo c a l  im p o rtan ce  o r  the r e s u l t  of specific  
lo ca l  dem ands, r a th e r  than the r e s u l t  of na tiona l p o lic ie s  fo r  w e lfa re ,
11. T h ree  s e p a ra te  c o m m iss io n s  w ere  appointed to co n s id e r  the 
r a t in g  of m in ing  land: the H arto g  C om m ission , the Young 
C om m ission  and the H ofm eyer C om m ission  in 1932. F o r  the 
background to the Rating O rdinance of 1933, see  ib id . , pp. 284-5 .
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Figure 2.1 Witwatersrand: Properties Administered by Anglo-American Corporation 
and otherMining Groups
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housing, hea lth  o r  education, fo r  exam ple , the l im ited  influence 
and co n tro l  of c e n t r a l  governm ent in m unic ipa l u n d e r tak in g s  ap p ea rs  
to have been p e rp e tu a te d  and re in fo rc e d  through the v i r tu a l  autonom y 
of the Jo h an n esb u rg  City Council in m a t te r s  of in d i re c t  taxation , and 
by the ab ility  to ba lance  the m un ic ipa l accounts on th is  b a s is .
A r e a l ly  adequate  explanation of these  m un ic ipa l  f inancia l 
p r a c t ic e s  r e q u i r e s  an a n a ly s is  of the com position  and p o l i t ic a l  r e p r e s e n t ­
ation within the City Council, and the n a tu re  of p ro je c ts  under tak en
during  th is  p e r io d .  The dom inance of the R a tep a y e rs  P a r ty  a f te r  1925
12c e r ta in ly  su g g es ts  a c o r re la t io n .  While th is  is  beyond the scope of 
th is  study, the im p o rtan ce  of the p reced in g  outline of the con tr ibu tion  
of r a t e s  and fo rm s  of in d ire c t  taxation  to the rev en u e  b ase  of Jo h an n esb u rg  
w ill be c la r i f ie d  below and in re la t io n  to the f inanc ia l  im p lica tio n s  of 
J o h a n n e sb u rg 's  p o s t -w a r  building p ro g ra m m e .  It is  n e c e s s a r y  now to 
exam ine  the n a tu re  of m un ic ipa l expenditu re  and s e rv ic e  p ro v is io n  
du r in g  th is  e a r ly  p e r io d  in the context of the p re v a i l in g  ideology of 
r a c i a l  s e g re g a tio n .
U rban isa tio n , S eg reg a tio n  and the P rovision  of Munic ip a l  S erv ices
In d u s tr ia l is a t io n  in South A frica  during  the f i r s t  ha lf  of the 
tw entie th  c e n tu ry  was accom pan ied  by an in c re a s in g  co n cen tra tio n  of the 
w orkfo rce  in the th re e  ch ief  p o r ts  and p a r t ic u la r ly  in the W itw a te rs ran d
12. A f te r  m un ic ipa l  e lec tions  in 1919, the L ab o u r  P a r ty  co n tro lled
the Council fo r  two y e a r s .  This was the only p e r io d  during  which 
th e re  was a su b s ta n tia l  in c r e a s e  in the lev e l  of a s s e s s m e n t  r a t e s .  
F ro m  7d in the £, in 1919/2 0, i t  was r a i s e d  by L ab o u r  m a jo r i ty  to 
lOd in 1920/1, .and the revenue  from  r a te s  in c r e a s e d  f ro m  £443, 582 
in 1919/20 to £637, 958 in 1920/1 and to £640, 304 in 1921/2 . P ro f i t s  
f ro m  tra d in g  d e p a r tm e n ts  w ere  red u ced  through a policy  of r e d u c t ­
ions in t a r i f f  c h a rg e s  and in c re a se d  w ages to m un ic ipa l  w o rk e rs .  
T o ta l expend itu re  on cap ita l  account in c re a se d  f ro m  £212,231 in 
1919/20 to £459, 044 in 1920/1 (when a m un ic ip a l  iro n  foundry and 
b r ic k f ie ld s  had been  es tab lished ) ,  and to £582, 282 in 1924/5 when 
L abour  again had c o n tro l  of the Council with the support of the 
N a tio n a lis t  P a r ty .  1925 e lec tions  went ag a in s t  L abour and by 
1927, the R a tep a y e rs  P a r ty  held 28 out of the 36 s e a ts .  Maud,
City  G overnm ent, pp. 80-5 and 225-9).
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go ld -m in ing  a r e a .  In 1916-17, of the to ta l in d u s t r ia l  w o rk fo rce ,
28 p e r  cent was located  on the W itw a te rs ran d  and, by 1941-42, th is
13had in c re a se d  to 45 p e r  cent . Table 2 .1  r e f le c ts  the growth in 
u rb a n  population and the co ncen tra tion  in the Jo h an n esb u rg  m e t r o ­
politan  a r e a  and the W itw a te rs ra n d .
As noted in the p re c e d in g  ch ap te r ,  the T ra n s v a a l  L oca l
G overnm ent in 1919 had a d d re s s e d  the question  of u rb a n  a d m in is t ra t io n
in se g re g a t io n is t  t e r m s  and had ca lled  fo r  a defin ite  and co m p reh en s iv e
14policy  r e g a rd in g  the u rb a n isa t io n  of A frican s .  The N atives  (Urban
A re a s )  Act of 1923, as  f ina lly  p ro m u lg a ted ,  contained  s e v e ra l  'p r in c ip le s '
fo r  u rb an  po licy . Of c e n t r a l  im p o rtan ce  was the r e q u i re m e n t  fo r  loca l
a u th o r it ie s  to en fo rce  r e s id e n t ia l  seg reg a tio n  th rough the e s ta b l ish m e n t
and c o n tro l  of s e p a ra te  ' lo c a t io n s ' .  In fact, what e m e rg e d  with the
deba tes  on the 1923 U rban A re a s  leg is la t ion  was an ideology of housing
r e fo r m  through s e g re g a t io n . Thus, respond ing  to the C ity  C ouncil 's
app lica tion  fo r  a housing  loan fo r  w hites  in 1923 (in t e r m s  of the H ousing
Act of 1920), the Rent Board  co n s id e red ,  that "the n e c e s s i ty  for a s s i s te d  white
dw ellings. . .w as  r e la t iv e ly  neglig ib le  com pared  with the u rg en t  n e c e s s i ty
15fo r  the seg reg a tio n  and decen t housing of n a t iv e s" .  This  ideology
a p p e a rs  to have prov ided  the b as is  of a r e p o r t  to the City Council by the
M edica l O fficer  of H ealth  on the question  of su b s id ised  housing  fo r  whites
as re f le c te d  in the quotation:
T h e re  is  l i t t le  o r  no public health  n e c e s s i ty  o r  ju s t if ica tio n  
fo r  S ta te -a ided  housing  fo r  E u ropeans  in Jo h an n esb u rg : but 
the conditions of E uropean  housing in c e r ta in  of the c e n t ra l  
p o o re r  d i s t r i c t s  would f ro m  the public health  point of view 
(ap a r t  f ro m  any o ther)  be g rea t ly  im proved  by the p ro v is io n , 
in loca tions  o r  native  v il lag es ,  of adequate su itab le  housing 
for n a tiv es  and th e i r  re m o v a l  f ro m  c lose  r e s id e n t ia l  a s s o c ia t ­
ion with p o o r  w h ites .  *6
13. Stent, G . E . ,  'M ig rancy  and U rbanization  in the Union of South
A fr ic a ' ,  A f r ic a , vol. XVIII, No. 3 . ,  Ju ly  1948, pp. 163-4.
14. See above, p. 22,
15. M aud, City G overnm ent, p. 137 (em phasis  added),
16. Jo h an n esb u rg  City  Council, R eport of the M edica l O ffice r  of H ea lth ,
fo r  the y e a r s  1922/3 and 1923/4, p. 53. ’
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T a b l e  2. 1. P o p u l a t i o n  (to n e a r e s t  t h o u s a n d ) ,  1904 - 1936
1 2 3 4
Y e a r J o h a n n e s b u r g
(T o ta l )
(■*) R e s t  of  W i t -  
w a t e r s  r a n d
T o t a l  
U r b a n , S A
Sou th  A f r i c a  
(T o ta l )
1904 155,  6 ( 5 9 , 6 ) 94,  9 1, 200 5, 176
1911 2 3 7 , 1  . ( 10 1 ,9 ) - 1 , 4 7 8 5 , 9 7 3
1921 282 ,  9 ( 11 8 ,6 ) 246,  0 1, 736 6 , 9 2 9
1936 474,  9 ( 2 3 1 , 8 ) 503 ,  0 3, 010 9 , 5 9 0
^ F i g u r e s  i n  b r a c k e t s  a r e  f o r  A f r i c a n  p o p u la t i o n  e n u m e r a t e d  in  C e n s u s e s  
f o r  t h e  J o h a n n e s b u r g  M e t r o p o l i t a n  A r e a .
S o u r c e : C o l s .  1 & 4, M a u d ,  C i ty  G o v e r n m e n t ,  A p p e n d i x  2,  p .  384; 2,  Shannon
H . A . ,  ' U r b a n i s a t i o n ,  1 9 0 4 - 1 9 3 6 ' ,  S . A .  J n l .  E c o n o m i c s ,  Vol.  V,
N o.  2, T a b l e  VIII,  p.  189; 3, S t e n t ,  G . E . ,  ' M i g r a n c y  a n d  U r b a n i s a t i o r  
in  th e  U n io n  of S o u th  A f r i c a ' , A f r i c a , Vol.  XVIII ,  N o .  3, J u l y  1948, 
p.  165.
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In the event, th is  p a r t ic u la r  applica tion  was not p ro ceed ed  with. It 
i s ,  how ever, im p o rta n t  to exam ine the im petus  fo r  ' r e f o r m ' which 
was afforded by the 192 3 leg is la t iv e  and a d m in is t ra t iv e  f ra m e w o rk .
In fac t ,  fo u rs  y e a r s  e lap sed  befo re  a s e p a ra te  N ative A ffa irs
D ep ar tm en t  was e s ta b lish ed  within the Jo h an n esb u rg  C ity  Council. When
th is  d e p a r tm e n t  was e s ta b lish e d  in 1927 th e re  w ere  3 ' lo c a tio n s ' und er
m un ic ipa l  c o n tro l ,  with a to ta l  of 1, 585 houses  and h o s te l  accom m odation
fo r  2, 280 m ig ra n t  w o rk e rs .  The o ffic ia l population housed  by the
17d e p a r tm e n t  was 13, 910. Of the m o re  than 100, 000 people  not included,
som e w ere  m in e w o rk e rs  housed  in compounds o r  d o m estic  and o th e r
in d u s t r ia l  w o rk e rs  housed  on e m p lo y e rs '  p r e m is e s .  But the m a jo r i ty
w ere  e i th e r  tenan ts  and lo d g e rs  in the p le th o ra  of 's lu m  y a r d s '  th rough - 
18out the city , o r  inhab itan ts  in s e v e ra l  dense ly  populated  a r e a s  on
land, not owned by the m un ic ipa lity  but adjoining m un ic ipa l  ' lo c a t io n s ',
such as Sophiat.own, M artin d a le  and N ew clare .  H e re ,  A fricans  had
re n te d  land and houses  and, in m any in s ta n c e s ,  had acq u ired  f re e -h o ld  
19t i t le .  In t e r m s  of the ex is t in g  s t ru c tu re  of m un ic ipa l  o rgan isa tion , 
conditions in a l l  these  a r e a s  w ere  the re sp o n s ib i l i ty  of the D ep a r tm en t 
of P ublic  H ea lth .  In the ligh t of the above d isc u ss io n  on m unic ipa l 
a d m in is tra t io n ,  th ese  conditions m u s t  be d e sc r ib e d  b r ie f ly ,fo r ,  desp ite  
a g e n e ra l  public hea lth  and san ita tion  'po licy ' app licab le  to the m un ic ipa l 
a r e a  as  a whole, s e v e ra l  ques tions  a r i s e  in r e la t io n  to the n a tu re  of 
s e rv ic e s  p rov ided  to th ese  a r e a s .
17. See Table  2 .3  below, p . 59.
18. F o r  a d e sc r ip t io n  of a typ ica l 'y a rd ' ,  see the soc io log ica l  s tudy
u n d ertak en  by E llen  H ellm ann  during  1933-1935, published  as 
H ellm ann , E . ,  Rooiyard: A Sociological Survey of an Urban 
Native Slum Y ard, (Oxford U n iv e rs ity  P r e s s ,  1948).
19. See F ig u re  2 0^  . See a lso  below p . 56, n , 30.
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Revenue was d e r iv ed  fro m  r a te p a y e rs  and c o n s u m e rs  in 
th ese  a r e a s  on the sam e  b a s is  as  d e sc r ib e d  above. A s s e s s m e n t  r a t e s  
w ere  paid both by white s lu m  lan d lo rd s ,  on th e i r  p ro p e r t i e s  in a r e a s  
such as  New D oornfontein , and A frican  p ro p e r ty  o w n ers .  H ow ever, 
r e g a rd in g  the consum ption  of m un ic ipa l  s e rv ic e s ,  Sophiatown,
M artin d a le  and N ew c la re ,  fo r  in s tan ce ,  w ere  not connected  to the 
Jo h an n esb u rg  sew e ra g e  sy s te m  and the inhabitan ts  w ere  dependent fo r  
san ita t ion  on a s y s te m  of p 'a i l - c o l le c t io n f ro m  house to hou se .  This 
’s e rv ic e '  was u n d er tak en  by the C leans ing  D ep a r tm en t,  a s o -c a l le d  non- 
t ra d in g  d e p a r tm e n t .  As Table 2 .2  in d ica tes ,  f ro m  1930/1 th is  d e p a r t ­
m en t showed a c o n s is te n t  annual p ro f i t  f ro m  san ita t ion  fee s ,  in la rg e  
p a r t  con tr ibu ted  by c o n su m e rs  in these  a r e a s  without a c c e s s  to the 
m un ic ipa l se w e ra g e  s y s te m .  L ikew ise ,  the W ater  D ep a r tm en t ,  a 
t ra d in g  d e p a r tm e n t,  r e f le c te d  a su b s tan t ia l  annual p ro f i t  f ro m  1927/8 
to 193 5/6; ye t in fac t no m un ic ipa l w a te r  was availab le  to N ew clare  
u n ti l  1933, when the supply f ro m  w ells  was supp lem ented  by a co n n ec t­
ion to the m un ic ipa l  m a in s .  In Sophiatown and M a rt in d a le ,  which housed  
s e v e ra l  thousand people , a c c e s s  to m unic ipa l w a te r  was only m ade 
availab le  in 1935, when twenty seven s tan d -p ip es  w ere  in s ta l le d  a t  which
lo c a l  r e s id e n ts  could queue a t c e r ta in  t im es  and p u rc h a se  w a te r  by the 
20bucket.
T hus, while the m unic ipa l accounts  m ay  w ell  have been 'ba lan ced ' 
and a s s is ta n c e  f ro m  c e n tra l  governm ent not s ign if ican t in the C ity 's  
f inances ,  the m a te r ia l  conditions of la rg e  sec tio n s  of the u rb an  population 
re f le c te d  th e i r  exclusion  f ro m  e lem en ts  of basic  i n f r a s t ru c tu r e .  With
21
in c re a s in g  public a w a re n e s s  of the d e te r io ra t in g  conditions, and 
ca lled  to accoun tab ili ty , one explanation was sought in the idea  of 
'dysfunction ' in the conflic ting  re la t io n s  between d e p a r tm e n ts
20, Maud, C ity G overnm en t, pp. 144-5. A 's p e c ia l  a s s e s s m e n t '  schem e 
had been  p re p a re d  in 1927, fo r  the p ro v is io n  of w a te r  to Sophia­
town and M a rt in d a le ,  but w ithdrawn by the Council on the grounds 
tha t i t  would not be p o ss ib le  to co l lec t  a ' f a i r  am ount' f ro m  the 
loca l  r a t e p a y e r s .
21 . See fo r  exam ple , ev idence in T ra n sv a a l  A s ia tic  Land T enure  
Act C o m m iss io n  R eport ,  UG 7-1934, P a r t s  I and II.
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concerned  with the p ro v is io n  of s e rv ic e s .  This was re f le c te d  in 
the findings of a C o m m iss io n , appointed in 1935 a t  the r e q u e s t  of 
the City Council, which enqu ired  into the re la t io n s  betw een the 
d e p a r tm e n ts  of Native A ffa irs  and Public  H ealth . The C om m ission  
found lit t le  evidence of dem and f ro m  the l a t t e r  fo r  an im p ro v em en t 
in san ita tion  o r  w a te r  supply to these  a r e a s .  At the sam e  tim e , the 
ac t iv i t ie s  of the Pub lic  H ealth  D ep a r tm en t in a t tem p tin g  ’s lum  c le a r a n c e 1, 
without a l te rn a t iv e  accom m odation  being m ade ava ilab le ,  agg rav a ted  the 
conditions of o v e rc ro w d in g ^  The C om m ission  found "a definite lack  of 
coord ina tion  with c ity  d e p a r tm e n ts " ,  but concluded that the o rg a n is a ­
tion had not p roved  "su ff ic ien tly  e la s t ic  to continue to function with the
sam e  effic iency  in the face  of d iff icu lties  c re a te d  m ain ly  by the rap id
2 3expansion of the c i ty " .
The q ues tions  of d if fe ren tia l  a c c e s s  to s e rv ic e  p ro v is io n s  and 
conflic t  within the m un ic ipa l  a p p a ra tu s  i t s e l f  in the p r o c e s s  of policy 
im p lem en ta tion , suggested  by the above, should be seen  in the con tex t 
of two fa c to rs .  The f i r s t  is  the m unic ipa l f ra n c h ise ,  a s  one m ean s  
through which loca l  spec ific  dem ands w ere  t ra n s m i t te d  and re f le c te d  
in v a r io u s  m un ic ipa l p r a c t i c e s .  Thus, w h ereas  in the Cape the
24m unic ipa l f ra n c h ise  had been e s ta b lish ed  on the b a s is  of p ro p e r ty ,
in Jo h an n esb u rg  - and e lse w h ere  - f ro m  1903, a c c e s s  to the m unic ipa l 
f ra n c h ise  had been r e s t r i c t e d  to w hites, and cand ida tes  in m unic ipa l 
e lec tions  w ere  s im i la r ly  r e s t r i c t e d .  The N atives (Urban A re a s)  Act 
of 1923 p rov ided  fo r  s e p a ra te  A dv iso ry  B oards  to be e s ta b lish e d  in
22. The C om m iss io n  was appointed by the G ov ern o r  G e n e ra l .  The 
r e p o r t  of the M u rra y -T h o r to n  C om m ission  was not published  and 
the above is  f ro m  sec tions  41 and 43, c ited  in Maud, City G o v ern ­
m ent, p. 144.
23. Section 20, quoted in ib id . , p. 145.
24. In the Cape before  1945, in te rm s  of O rd inance No. 22 of 192 5, 
qualifica tion  for m un ic ipa l  f ran ch ise  was e i th e r  ow nership  of 
r a te a b le  p ro p e r ty  of £100 value, o r  occupation of ra te a b le  
p ro p e r ty  of £200 value .
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m unic ipa l  ' lo c a t io n s ' .  D em ands em anating  f ro m  r e s id e n ts  in these
a r e a s  could r e a c h  the Native A ffa irs  C om m ittee  of the Jo h an n esb u rg
C ity  Council only through the B o ard s ,  which w ere  c h a ire d  by the
'loca tion  su p e r in ten d en t ' who was a m unic ipa l offic ia l. As noted above,
du ring  th is  p e r io d  only a s m a l l  p e rcen tag e  of the population was ac tua lly
housed in ' lo c a t io n s ',  and the m a jo r i ty  of d ise n f ra n c h ise d  people  in
o th e r  p a r t s  of the c ity  w ere  thus to ta lly  excluded f ro m  any fo rm a l
2 5channels  fo r  a r t ic u la t in g  dem ands o r  influencing po licy .
The second  fa c to r  involves the im plem en ta tion  of p o l ic ie s .  Thus 
the Native A ffa irs  D e p a r tm e n t ,  on the one hand, was one am ong m any 
within the o rg a n isa t io n a l  s t r u c tu re  of the City Council, with its  functions 
defined in re la t io n  to lo ca l  conditions and co o rd in a tin g  with o th e r  d e p a r t ­
m en ts  in m a t t e r s  of m un ic ipa l  ad m in is t ra t io n .  But, on the o th e r  hand, 
the c e n t r a l  function of the Native A ffa irs  D ep a r tm en t was defined in
re la t io n  to im p lem en tin g  p o lic ie s  fo rm u la ted  within c e n t r a l  governm ent 
2 6s t r u c tu r e s .  The 'au tonom y' of the City Council in g e n e ra l ,  the l im ited
c o n tro l  o r  influence by c e n t r a l  au th o r it ie s  in m un ic ipa l u n der tak ings
27 'du r ing  the p r e - w a r  p e r io d  sugges ted  above did not, th e re fo re ,  extend to
the opera tions  of the Native A ffa irs  D ep ar tm en t w here , in the w ords of
i ts  M anager, " , . e v e r y  schem e fo rm s  a planned p a r t ,  which not only h as
to fit into the m o sa ic  of the D e p a r tm e n t 's  g e n e ra l  policy , but a lso  that 
2 8of the S ta te" .
25. This is  not to suggest  tha t the A dviso ry  B o ard s  p a r t ic ip a te d  in the
fo rm ula tion  of policy , o r  tha t th e i r  dem ands w ere  r e f le c te d  in 
po licy  ou tcom es, to any r e a l  ex ten t.  The e m e rg e n c e  o f ’in fo rm a l ' 
and a l te rn a t iv e  fo rm s  of popu la r  e x p re ss io n  of dem ands  du ring  the 
w ar  y e a r s  is  d e sc r ib e d  below.
26. The N ative A f fa ir s  D ep a r tm en t  of the Jo h an n esb u rg  City Council
underw en t a s e r i e s  of changes in nam e o r  des igna tion  and functions 
E s ta b l ish e d  as  the N ative A f fa i r s  D ep ar tm en t  in 1927, it  was 
changed to N on-E uropean  Housing and Native A ffa irs  D ep a r tm en t  
in 1937; du r in g  1938 to 1942, i t  was N on-E uropean  and Native 
A ffa irs  D ep artm en t;  and f ro m  1944 to 1972, it  was N on-E uropean  
A ffa irs  D e p a r tm e n t .
27. See above, p . 4 3 .
28. Jo h an n esb u rg  C ity  Council, Annual R eport of the M an ag er  
N on-E uropean  and Native A ffa irs  D e p a r tm e n t . M inutes of 
the M ayor, 1939-40, p. 196.
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It is  n e c e s s a r y  now to exam ine how the Native A ffa irs  D e p a r t ­
m ent had im p lem en ted  p o lic ie s  fo r  housing  the ' lab o u r  r e q u i re m e n ts '  
of Jo h an n esb u rg  in the p e r io d  befo re  the w ar ,  in the light of the 
p reced in g  d iscu ss io n  of the sy s te m  of m unic ipa l f inances  and the 
p ro v is io n  of s e rv ic e s .
The Native A ffa irs  D ep a r tm en t  and the Detention of C ontro l
By 1936, acco rd in g  to Ballenden, M anager  of the N ative A ffa irs  
D ep ar tm en t,  the D ep a r tm en t e x e rc ise d  "som e fo rm  of c o n tro l  o v e r  a l l  
housing of N atives within the m unic ipa l a r e a  [and was j g radua lly  t ig h ten ­
ing up the c o n tro l  and com pelling  the im p ro v em en t of housing  con -  
29d i t i o n s . . " .  T h ree  d is t in c t ,  ye t r e la te d ,  a r e a s  and co r re sp o n d in g  
'fo rm s  of c o n tro l ' can be seen  to have evolved in the sp h e re  of housing  
by the m id -1 9 3 0 s . These  fo rm s  can be ca te g o r ise d  as s lum  c le a ra n c e ,  
c o n tro l  over  p r iv a te  housing, and 'loca tion ' o r  'tow nship ' m anagem en t.
The Jo h an n esb u rg  City Council des igna ted  five m ain  a r e a s  
"p r in c ip a l ly  inhabited  by N atives"  f ro m  which, as accom m odation  
becam e availab le  in m un ic ipa l  ' lo c a t io n s ',  A fricans  w ere  to be m oved. 
These  w ere :  P r o s p e c t  Township (c lea red  and com ple te ly  d em olished  by 
1938); M alay  Location; and Sophiatown, M artinda le  and N ew cla re .  F r e e ­
hold tenu re  ex is ted  fo r  a n u m b er  of people who had acq u ired  p ro p e r ty  in
30the l a t t e r  th re e  a r e a s  befo re  1913 and the s lum  c le a ra n c e  schem e
29. Jo h an n esb u rg  City  Council, Annual R eport of the M an ag er,  Native 
A ffa irs  D e p a r tm e n t , fo r  the y e a r  ended 30 June , 1936, p . l .
30. In the c a se  of Sophiatown; in 1897 its  owner had o ffered  the land 
to the governm ent fo r  u se  as  a 'loca tion ' and a le a s e  was signed 
in 1899, The South A frican  W ar in te rvened  and the le a s e  was 
cance lled  in 1903. In 1905, Sophiatown was e s ta b lish e d  as a 
p r iv a te ly -o w n ed  township. It was reco g n ised  as a p red o m in an tly  
'co lo u red ' o r  'na tiv e ' township when, in 1911 and 1921, r e s t r i c t ­
ions ag a in s t  'N on-E uropean ' occupation w ere  rem o v ed  fro m  a ll  
but 1 stand; M artin d a le ,  ad joining Sophiatown, was es ta b lish ed  in 
1905 as a f reeho ld  township with no r e s t r i c t io n s  ag a in s t  'co lou red ' 
occupation. N ew clare  was e s tab lish ed  in 1912, with t i t le s  s p e c i ­
f ic a lly  r e s t r i c t in g  'w h ites ' f ro m  living th e re .  In 1918, the 
m unic ipa lity  had la id  out W es te rn  Native Township in the v ic in ity
of these  th re e  a r e a s .  The forego ing  is  from  a r e p o r t  in The South 
A frican  B u ild e r ,  M arch  I955tj. pp. 15-17.
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pro p o sed  to red u ce  the population, in what becam e known as the
31W es te rn  A re a s  to the 'o w n e r-o c c u p ie r  c l a s s ' .  In itia lly , with the
c lo su re  and dem olition  p ro c e d u re s  adopted by the P ub lic  H ealth
D ep artm en t,  not m o re  than 12 p e r  cen t of those affected  m oved to
m unic ipa l ' lo c a t io n s ';  "m o s t  of the people rem o v ed  f ro m  any a r e a
32diffused th em se lv es  over  a r e a s  not yet c le a re d " .  But, the p ro c e s s
of 'c le a ra n c e '  in c re a s e d  the p r e s s u r e  on d im in ish ing  s lu m  accom m odation ;
s lum  land lo rds  exploited  the s itua tion , and by 1937 the N ative A ffa irs
D ep a r tm en t r e p o r te d  tha t  "the r e s i s ta n c e ,  . .  has  a lm o s t  d isa p p e a re d " .
In P r o s p e c t  Township and M alay  L ocation  f lee ts  of t ru c k s  t ra n sp o r te d
fa m il ie s  with th e i r  belongings and the vacated  s lum  dw ellings w ere
im m ed ia te ly  d em o lish ed .  Two fa c to rs  con tr ibu ted  to the ap p a ren t
33'p r o g r e s s '  of the s lu m  c le a ra n c e  sch em e . F i r s t ly , th e  City Council 
had acq u ired  town p lanning  p o w ers  in 1930 and em b ark ed  on the p lanning 
of O rlando Township 12 m ile s  f ro m  the c i ty .  The bu ild ing  of houses  
had s ta r te d  in 1931 and, by 1936, som e 4, 000 houses  had been com ple ted . 
Secondly, in t e r m s  of the Slums Act, loans fo r  s lum  c le a ra n c e  sch em es
w ere  m ade a v a i la b le  to lo ca l  au th o r it ie s  by c e n tr a l  governm ent at a 's u b -
. , 34econom ic ' i n t e r e s t  r a t e .
31. The to ta l  A frican  f reeho ld  t i t l e r s  in Sophiatown, M artin d a le  and 
N ew clare  was e s tim a te d  as  1, 242, although, a c co rd in g  to the 
m un ic ipa l cen su s  undertaken  by the Native A ffa irs  D ep a r tm en t
in Ju ly  1938, only 254 ow ners  w ere  ac tua lly  in r e s id e n c e  on th e ir  
p ro p e r ty ,  Jo h an n esb u rg  City Council, Annual R ep o rt  of the 
M anager, N on-E uropean  and Native A ffa irs  D e p a r tm e n t , fo r  the 
y e a r  ended 30 June 1939, p. 2. See also. H ellm ann , E . ,  'U rban  
A r e a s ' , in  H eilm an , E .  (ed. ), Handbook on Race R ela tions in South 
A frica .  (Cape Town, 1949), p. 255.
32. Jo h an n esb u rg  City Council, Annual R eport of the M anager,  Native
A ffa irs  D ep artm en t ,  fo r  the y e a r  ended 30 June  1937, p. 2.
33. D uring  1937/8 , 1, 881 fa m il ie s  w ere  m oved f ro m  P r o s p e c t  Township
and 766 fa m il ie s  from  M alay  Location . Jo h a n n esb u rg  City Council, 
Annual R eport of the M anager, N on-E uropean  and Native A ffa irs  
D e p a r tm e n t , for the y e a r  ended 30 June 1938, p. 4.
34. See above, p. 24 , note 23. See F ig u re  2 .2 ,  p. 71.
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The second fo rm  of c o n tro l  e x e rc ise d  by the D ep a r tm en t of
Native A ffa irs ,  n am ely , c o n tro l  over p r iv a te  housing, was r e la te d
to the above in so fa r  as  the 'in spec tion , su p e rv is io n  and c o n tro l  of
a l l  housing  outside h o s te ls  and native tow nships ' w ere  p a r t  of the
D e p a r tm e n t 's  functions . The s e rv ic e  of n o tices  of re m o v a l  from
slu m s and p ro c la im e d  a r e a s ,  and im plem enta tion  of r e m o v a ls ,  w ere
the du ties  of the L ice n s in g  and Town In sp ec to ra te  B ranch  of the
D ep a r tm en t.  This  B ranch , in t e r m s  of the U rban A re a s  leg is la t ion ,
a lso  in ves tiga ted  a l l  app lica tions  fo r  l ic e n se s  to house A frican s ,
conditions of accom m odation , and in it ia ted  p ro secu tio n  fo r  i l leg a l  
35re s id e n c e .  In itia lly , acco rd ing  to the M anager, the po licy  of the 
D ep a r tm en t with r e g a rd  to w o rk e rs  housed  by "e s ta b l ish e d  in d u s try  
f 'w s .s j to  'h a s ten  s low ly 'in  o r d e r  not to unduly u p se t  th ese  in d u s tr ie s  o r  
b u s in e s s e s " .  But, by 1936, as Table 2. 3 shows, p r e m is e s  housing  
som e 46, 905 w o rk e rs  had been brought under  the c o n tro l  of the D e p a r t ­
m e n t  through these  l icen s in g  p ro c e d u re s ,  which s im u ltan eo u s ly  
g en era ted  an additional so u rc e  of revenue  fo r  the N ative A ffa irs  
D e p a r tm e n t,  ^
The th ird  fo rm  of c o n tro ls  r e f e r r e d  to as  ' lo ca tio n ' o r  'tow nship ' 
m an ag em en t r e la te s  sp ec if ica l ly  to the o rgan isa tion  of co llec tive  s e rv ic e s  
in the tow nships . This in c lu d es ,  on the one hand, the acqu is it ion  of land 
and a ll  the p r a c t ic e s  involved in the production  and m ain tenance  of housing, 
h o s te ls  and in f r a s t ru c tu r e  ( se rv ic e s  and so c ia l  fa c i l i t ie s ) ,  which c o r re sp o n d
35. In t e r m s  of Section 5, of the N atives (Urban .Areas) Act of 1923. Its  
du ties  a lso  included, "the p e r io d ic a l  inspec tion  of the ten m ile  
p roh ib ited  zone outside the m unic ipa l boundary  fo r  the p reven tion  
of the i l le g a l  congregation  th e re  of N a tiv es" .  See Jo h an n esb u rg  
C ity Council, Annual R eport of the M an ag er,  N on-E uropean  and 
Native A ffa irs  D ep artm en t,  fo r  the y e a r  ended 30 June 1938,
pp. 1- 2, fo r  definition of functions.
36. In 1936 th e re  w ere  4, 992 l icen sed  p r e m is e s  and the revenue  
d e r iv ed  f ro m  th is  so u rce  was £5, 040. Jo h an n esb u rg  City Council, 
Annual R eport  of the M anager,  Native A ffa irs  D ep ar tm en t,  fo r the
y e a r  ended 30 June 1936, p. 6. The f inancing of the Native A ffa irs  
D ep a r tm en t  is  d isc u s se d  below.
Ta
bl
e 
2.
3 
Jo
ha
nn
es
bu
rg
 
Ci
ty 
C
ou
nc
il,
 
N
at
iv
e 
A
ff
ai
rs
 
D
ep
ar
tm
en
t 
19
26
/7
 
- 
19
39
/4
0
59
o
O'
CO
CO
n-
coO
vOcocn
vO
LOcoo
v£)OJO'
oo0-
00
CO
OJo-00*CO
CO
00
to
<D
o
<
TO<D
£
£o
TO£
£
a
co£O•HH->
£uo
P
m
vO
vOooco
m
LO
CO
in
no
Q Q 
IS &
o
CO
00
oo'
co in
o
vO
00
'•n
xOxOr-
o
m coo
m
ooo
no
no
.—«.
d o
£ g
CO COCD (DCO +->£ COo 0
HI HJ
co
TO
<d
£00
CO
o
CO
oCO
COxJ
CDrQ,
£
<D
ao
£
OjO 
£
CO CO
bfl
£
oo
o
o
00
o
vO
o
oo
o
o
o
o'
vO
o
o
o
m
ol“—t
cn
CO
IS
0  i—i
H
C Q
£  ^  Ph |>*t
o  CP n. w
Q
< co H p  
O O 
H P
Q
S’
A
IS
oo
00
t>
m
oo
sO
00
£
CO
£OA
<D
+■>
£
> ^  
*h co Ph H
^  JS ° *  
n °U ^
4 -J  
£  ^  
° 2 u  >5
,
o
vO cn
CO i—i
c n TO<—• ££
+->£
CD
a
00
CO
0 s
r-H
£ *s
P h f -
iD CO
A O 'I1 t
COu
• rH£
-M£
M-C <D
MH Cj
<< £+->
CD £ .> £
•H P h
+J CD
£
i s
A
CO
•• u
fH •rH
<D £
bJO
£
£
m-h
<+H
< J
£ CD
>•rH
CD
, £
+J
H->
£
£
<H-I TO0 £
CO £
+■> £
0 £
O h
CD
CD
.P h
t f
0
£
rH
£
£
W£ i
£ £
fl O
< IS
(DUJh
£O
CO
60
to i te m s  of ca p ita l  expend itu re  fo r  the D ep a r tm en t of Native A ffa irs  
37accoun ts .  On the o th e r  hand, the d is tr ib u tio n  and a d m in is tra t io n
of township s e rv ic e s  inc ludes  the a llocation  of accom m odation , the
de te rm in a tio n  and co llec tion  of r e n t s ,  and those p r a c t ic e s  linked
with the en fo rcem en t of township ' r e g u la t io n s ' ,  such  as  g en era l
polic ing , dem olition  of i l le g a l  s t r u c tu r e s ,  ev ic tions ,  r e s t r i c t io n  of
e n try  and the a d m in is tra t io n  of the 'p a ss  la w s ',  and p ro se c u tio n s
3 8fo r  'o ffences  ' such as  o vercrow ding  o r  r e n t  a r r e a r s .  Table 2 .4 ,  
which in d ica te s  ac tua l  convictions in the W itw a te rs ran d ,  i l lu s t r a te s  
the sca le  of co n tro ls  applied  in som e of these  a r e a s  d u r in g  the y e a r s  
before  the Second W orld W ar.
It i s  n e c e s s a r y  to outline b r ie f ly  the sy s te m  of f inances  of the 
Native A ffa irs  D e p a r tm e n t .  While the 1923 U rban A re a s  leg is la t io n  
r e q u ire d  lo ca l  au th o r i t ie s  to e s ta b lish  and c o n tro l  s e p a ra te  tow nships 
housing  the 'lab o u r  r e q u i re m e n ts '  of u rb an  in d u s t r ia l  c e n t r e s ,  th e re  
w ere  no p ro v is io n s  fo r  lo ca l  au th o r it ie s  to s h a re  in the na tiona l 
revenue  which d e r iv ed  f ro m  'native tax a tio n ',  o r  to re c e iv e  o ther  
f inanc ia l a s s is ta n c e  (a p a r t  f ro m  loans) from  c e n t r a l  governm ent to . 
im p lem en t the po licy . In t e r m s  of the leg is la t io n , how ever, loca l  au tho­
r i t i e s  w ere  r e q u i re d  to s e t  up a s e p a ra te  'Native Revenue A ccount',  in 
e s se n c e  a fo rm  of f inanc ia l  s e g reg a tio n .  E x t r a c ts  f ro m  the 'N ative 
Revenue Account' of Jo h an n esb u rg  City Council a re  given in Table  2 .5 .  
A ll r e n ts  and rev en u e  d e r iv ed  f ro m  l ic e n c e s ,  o r  fines fo r  con traven tions  
of re g u la t io n s ,  w ere  paid  into the account.
37. See  Table  2 .5  below, p. 62.
38. It should be noted that, du r in g  th is  period , a sy s te m  of divided 
c o n tro l  ex isted- the 'p a s s  la w s ',  sec tion  12 of the N atives 
(Urban A re a s)  Act, w ere  in fac t ad m in is te re d  by c e n t r a l  s ta te  
ap p a ra tu s ,  nam ely , the Union D ep ar tm en t of Native A ffa irs .
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T a b l e  2 . 4  W i t w a t e r s r a n d  A r e a ,  C o n v ic t i o n s  1934 - 1936
O ffence  f o r  w h ic h  c o n v i c t e d 1934 1935 1936
I l l e g a l  p o s s e s s i o n  of 
' N a t i v e  l i q u o r ' 3 2 , 3 7 8 3 7 , 8 1 4 4 1 , 4 5 1
N a t i v e s  ( U r b a n  A r e a s )  A c t 3 1 , 4 4 4 2 2 , 0 1 4  4 2 , 2 0 9
M u n i c i p a l  O f f e n c e s 1 7 ,5 9 8 1 8 , 8 5 0 1 8 , 1 3 9
N a t i v e  L a b o u r  R e g u l a t i o n  A c t 1 7 , 5 7 4 1 8 , 0 2 4 14 ,5 1 1
L o c a t i o n  R e g u l a t i o n s 4 , 4 6 0 9, 070 1 3 ,8 8 6
P a s s  L a w s 3 , 4 8 7 1 5 , 8 4 4 3 2 , 4 3 8
T r e s p a s s 402 3, 520 7,  086
O t h e r 3 7 , 4 3 2 3 4 , 3 3 2 31,  009
T o t a l s 1 4 4 ,7 7 5 1 5 9 , 4 6 8 1 6 0 ,7 2 9
S o u r c e : J o h a n n e s b u r g  C i t y  C o u n c i l ,  A n n u a l  R e p o r t  of  t h e  M a n a g e r ,
N a t i v e  A f f a i r s  D e p a r t m e n t ,  f o r  the  y e a r  e n d e d  30 J u n e  1937,  p .  21.
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T a b l e  2. 5 J o h a n n e s b u r g  C i ty  C o u n c i l ,  
1927 - 1948
'N a t i v e  R e v e n u e  A c c o u n t 1,
Y e a r  e n d e d  
30th  J u n e
C u m u l a t i v e
C a p i t a l
E x p e n d i t u r e
R e n t s  ■ 
N e t t
D e f i c i t  on  
N RA d e b i t e d  
to  R a t e s
' K a f f i r  B e e r 1 
S a l e s  P r o f i t s
£ £ £ £ £
1927 3 9 8 , 8 4 2 3 7 , 5 6 5 1 5 ,4 8 8
1928 4 4 7 , 5 4 8  ■ 4 0 , 1 8 6 1 6 ,8 1 0
1929 4 9 3 , 8 5 0 4 3 , 4 3 6 2 0 , 7 7 3
1930 5 2 5 , 3 7 3 54,  072 17 ,571
1931 5 8 0 , 7 6 4 5 9 , 8 1 3 20,  663
1932 6 1 1 , 3 2 5 6 0 , 9 8 2 2 3 , 7 7 2
1933 7 5 3 , 9 5 4 6 3 , 4 8 7 2 5 , 5 0 7
1934 8 5 8 , 3 4 1 8 3 , 9 0 2 1 8 ,3 3 2
1935 9 4 0 , 7 6 6 1 0 4 ,8 9 1 3, 243
1936 1 , 0 0 6 , 2 5 2 1 1 7 ,4 0 2 5, 144
1937 1 , 0 5 3 , 9 1 2 1 2 5 , 5 1 4 20, 696
1938 1 , 4 2 7 , 7 1 9 1 4 7 , 2 3 4 23,  131 1 5 , 5 3 4 7, 093
1939 1 , 4 9 7 , 4 8 0 168, 167 ( C r . )  234 5 9 , 2 5 0 3 2 , 7 6 8
1940 1, 570 ,  843 1 6 8 ,7 8 0 ( C r . )  1 2 ,4 3 6 9 4 , 4 4 7 6 3 , 7 5 2
1941 1 , 6 7 7 , 3 2 8 1 5 5 ,4 6 3 13, 209 1 2 7 ,7 6 7 6 2 , 5 4 7
1942 1 , 8 0 9 , 6 3 8 1 6 3 ,3 4 6 2 7 , 8 0 4 1 0 1 ,5 1 9 5 3 , 6 9 9
1943 1 , 8 3 6 , 4 4 5 1 6 7 , 8 2 4 2 8 , 3 3 6 1 0 0 ,9 4 6 4 7 , 2 7 2
1944 2 , 0 4 2 , 0 3 3 1 7 0 , 6 2 4 22,  106 1 6 9 ,7 8 0 9 9 ,0 6 1
1945 2, 3 7 0 , 7 4 8 171, 051 30, 720 2 2 9 , 4 8 5 1 2 1 ,4 7 7
1946 2 , 6 9 8 , 9 5 8 1 8 6 ,7 6 9 1 2 2 ,6 4 9 1 2 8 ,4 8 9 5 7 , 2 7 6
1947 3, 2 8 0 , 9 0 3 2 2 1 , 9 9 2 182 ,4 3 1 2 0 8 , 7 7 9 4 7 , 9 5 2
1948 4 , 1 8 2 , 2 5 8 2 9 2 , 2 6 8 9 5 , 8 9 9 2 8 6 , 6 8 9 1 2 1 ,8 3 7
S o u r c e : C o m p i l e d  f r o m  A n n u a l  R e p o r t s  of th e  M a n a g e r ,  N a t i v e  A f f a i r s
D e p a r t m e n t ;  N o n - E u r o p e a n  a n d  N a t i v e  A f f a i r s  D e p a r t m e n t ;  a n d ,  
N o n - E u r o p e a n  A f f a i r s  D e p a r t m e n t .
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The tendency to w ard s  ba lancing  of m un ic ipa l  accounts  in 
g en e ra l ,  iden tified  in p re c e d in g  p ag es ,  had re su l te d  in any defic it  
on the ’N ative Revenue A ccoun t’ being debited  to g e n e ra l  r a t e s .  In 
1935/36 the defic i t  am ounted to under  £7, 000. By c o m p a r iso n ,  the
d efic it  fo r  the D e p a r tm e n ts  of P a r k s ,  E s ta te s  and C e m e tr ie s  of the
39City Council am ounted to £93, 000 fo r  the sam e y e a r .  H ow ever,
a f te r  am endm en ts  to the U rban fitreas leg is la t io n  in 1937, the tendency 
tow ards  the se lf -b a la n c in g  of the 'N ative Revenue A ccoun t1 as  s e p a ra te  
f ro m  the sy s te m  of m un ic ipa l  f inances  as a whole, b ecam e  m o re  m a rk e d .
This w as in re sp o n se  to am endm en ts  concern ing , in p a r t ic u la r ,  the
40m unic ipa l m onopolisa tion  of b e e r  b rew ing  and supply . F ro m  1938,
when the N ative A ffa irs  D e p a r tm e n t e s ta b lish ed  the f i r s t  m unic ipa l 
b e e rh a l l ,  the p ro f i ts  d e r ived ,o f ten  in the o rd e r  of 100 p e r  c e n t ,  con­
tr ib u ted  su b s tan tia l ly  to the revenue  account and fo r  four y e a r s  the
d ef ic it  was c a r r i e d  by the ’Native Revenue A ccount’ i t s e l f  and not debited  
41to r a t e s ,
39. See Table 2 .2  above, p . 53.
40. The c o n tro l  and supply  of l iquo r  had been the sub jec t of debate 
fo r  u rb an  a d m in is t r a to r s  f ro m  1908 onw ards .  F o r  an account 
of the ' i l l i c i t  t r a d e ’ and i ts  re la t io n  to d o m estic  econom y, see  
H ellm ann, E . , 'The Im portance  of B e e r  B rew ing  in an U rban 
Slum Y ard ',  Bantu S tudies, vol. VIII, No. 1, 1934.; see  a lso  
H ellm ann, 'U rban  A r e a s ' ,  pp. 2 58-64. The A m endm ents  in 1937 
to the Native (Urban A re a s )  Act, re co g n ised  th re e  s y s te m s :
d o m estic  b rew ing , sa le  u n d er  licence  by indiv idual A fricans  and 
m un ic ipa l  m onopoly. In 1938 the Jo h an n esb u rg  City Council adopted 
the m u n ic ip a l  m onopoly sy s te m  and, as Table  2, 5 in d ic a te s ,  
p ro f i ts  f ro m  b e e r  s a le s  w ere  su b s ta n t ia l .  By 1940, 41 m u n ic i-  . 
p a l i t ie s  had taken  up the monopoly sy s tem .
41. By re so lu t io n  of Council, 28 A p ril  1942, a l l  d e f ic i ts  on the 
'N ative Revenue Account' w e re  t r a n s f e r r e d  to the Rate Fund, 
Jo h an n esb u rg  City  Council, Annual R eport of the M an ag er,  Non-
E u ropean  and Native A ffa irs  D epartm en t,  fo r  the y e a r  ended 30 
June 1942, M inutes of the M ayor, 1941-42, p. 73. The re so lu t io n  
was in the context of growing c r i t i s m  of the tendency  "to  exploit 
b e e r -h a l l  p ro f i ts  to m e e t  r e c u r r in g  expend itu re  on o rd in a ry  
m unic ipa l s e rv ic e s  i . e .  redem ption  of c a p ita l  on building s c h e m e s . .  . 
which should be m o re  p ro p e r ly  financed by the G en e ra l  Account"* 
R eport  of the Native A ffa irs  C om m ission  appointed to enqu ire  into 
the w orking  of the p ro v is io n  of the N atives (Urban A re a s )  Act 
R e la tin g  to the tfse  and Supply o f 'K affir  B e e r ,  1942- 43 , p a r a .  93.
The fo rm s  of c o n tro l  o v er  housing  d e sc r ib e d  above w ere
conso lida ted  in the am endm en ts  to the leg is la t io n  of 192 3. In 1936,
lo ca l  a u th o r it ie s  contended tha t the ta sk  of im p lem en tin g  ’u rb an  a r e a s ’
po lic ie s  had been m ade difficu lt by o th e r  a sp e c ts  of the s ta t e 's  ’Native
P o l ic y ' ,  which con tr ibu ted  d i re c t ly  and in d ire c t ly  to in c re a s e d  m ig ra t io n  
42to u rb an  a r e a s .  Thus, "the c re a t io n  of m a c h in e ry  designed to
c o n tro l  the influx of su rp lu s  n a tiv es  into u rb an  a r e a s  and fo r  the re m o v a l
of su rp lu s  n a tiv es  th e re f ro m "  was "to be w elcom ed", acco rd in g  to the
43M anager  o f-Jo h an n esb u rg 's  N ative A ffa irs  D e p a r tm en t.  But, a t the 
sam e t im e ,  it  should be noted that the r e p o r t s  of the D e p a r tm e n t  s p e ­
c if ica lly  s ta te  tha t th e re  was no unem ploym ent am ong "ab le -b o d ied  
n a tiv es  w illing to w o rk " .  On the c o n tra ry ,  th e re  was an e s tim a ted
in c r e a s e  of 10, 000 A frican  m ale  w o rk e rs  em ployed in Jo h an n esb u rg  fo r  
/ 441935/36 , By Ju ly  1938, the A frican  population in Jo h an n esb u rg  u rb an
a r e a  was 239, 372. Of th is  n u m b er ,  a lm o s t  2 5 p e r  cen t w ere  m in e w o rk e rs
housed  in m ine com pounds. But a s  m any as  154, 800 w ere  w o rk e rs  em ploy-
45ed in non-m in ing  s e c to r s .  As Table  2 .3  i l lu s t r a t e s ,  the p ro v is io n  
of accom m odation  by the Native A ffa irs  D ep a r tm en t had been  fa r  f ro m  
adequate  and, by 1939, acco rd in g  to the M anager,  the r e s u l t s  of the 
housing  sh o rtag e  w ere  "grow ing  m o re  conspicuous beyond the boundaries
42. See 'M em orandum  re  f inancia l and o th e r  re la t io n s  betw een the 
M un ic ipa li t ies  and the Union G o v ern m en t1, p re p a re d  fo r  the United 
M unic ipa l E xecu tive ,  fo r  the p u rp o ses  of nego tia tions  with a su b ­
co m m ittee  of the Union Cabinet, in D ec e m b e r  1936. This  m e m o ­
randum  r e f e r s  to the heavy taxation ol A frican s  in the R e s e rv e s ;
the d e te r io ra t in g  conditions in r u r a l  a re a s ;  in c r e a s in g  land p r e s s u r e  
and a lso  the e ffec ts  on unem ploym ent and p o v e r ty  of Afrieartf a r i s in g  
f ro m  the 'c iv i l is e d  lab o u r ' policy  p u rsu ed  f ro m  1924. Maud, City 
G overnm ent, p. 104.
43. Jo h an n esb u rg  City Council, Annual R eport of the M an ag e r ,  N ative 
A ffa irs  D e p a r tm e n t , fo r  the y e a r  ended 30 June  1937, pp. 1-2.
44. Jo h an n esb u rg  City Council, Annual R eport of the M an ag er,  Native
A ffa irs  D e p a r tm e n t , fo r  the y e a r  ended 30 June  1936, p. 2.
45. Jo h an n esb u rg  C ity Council, Annual R eport of the M anager, N on-
E u ro p ean  and Native A ffa irs  D e p a r tm e n t, fo r  the y e a r  ended 30
June 1939, p. 1.
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of the city , w here  a fr inge  of n o n d esc rip t  in sa n i ta ry  shacks  £w ere j
if 46 sp rin g in g  up .
The above exam ination  of conditions ex is t in g  in Jo h annesburg , 
and p r a c t ic e s  fo r  u rb an  a d m in is tra t io n ,  du ring  the p e r io d  before  the 
w ar  has  re v e a le d  s e v e ra l  im p o rta n t  e le m e n ts .  Within the sy s te m  of 
m un ic ipa l  f inances , two p a r t ic u la r  fe a tu re s  w ere  identified^ nam ely , 
the se lf -b a lan c in g  of m un ic ipa l accounts  and the re l ia n c e  on fo rm s  of 
in d ire c t  taxation  to finance m un ic ipa l  expend itu re . A d e sc r ip t io n  of 
conditions in la rg e  p a r t s  of the city , consequent upon th e i r  exclusion  
f ro m  m un ic ipa l  s e rv ic e s ,  in troduced  the question of d if fe re n t ia l  a c c e s s  
and suggested  the im p o rta n c e  of se g re g a t io n is t  ideology in accounting 
fo r  the developm ent of u rb an  p o l ic ie s .  F ina lly , a b r ie f  exam ination  of 
the im p lem en ta tion  of ce n tra l ly -d e f in e d  'u rb an  a r e a s '  p o lic ie s  by the 
Native A ffa irs  D e p a r tm e n t of the Jo h an n esb u rg  C ity  Council re v e a le d  
that: th re e  fo rm s  of co n tro l  over  housing  had evolved by the m id - 1930s; 
a sy s te m  of f in an c ia l  seg reg a tio n  ex is ted  with the e s ta b lish m e n t  of the 
'N ative Revenue Account' and the sep a ra t io n  of m u n ic ip a l  finances; and 
the tendency  to se lf -b a la n c e  the se p a ra te  account was re in fo rc e d  by the 
p ra c t ic e  of applying p ro f i ts  f ro m  b e e r  s a le s ,  in e s se n c e  a fo rm  of 
in d ire c t  taxation . But, even b efo re  the ou tb reak  of the w ar ,  a 'gap ' had 
developed betw een the dem and fo r  housing  and the le v e l  of p ro v is io n .  It is  
n e c e s s a r y  now to exam ine how th ese  conditions w ere  e x ace rb a ted  du ring  the 
Second W orld W ar and how the Jo h an n esb u rg  City Council cam e i n c r e a s ­
ingly  into conflic t with i ts  ' te n a n ts '  over  the p ro v is io n  of housing.
46. D esp ite  the p e r io d ic a l  inspec tion  of the ten m ile  p roh ib ited  zone
outside the m un ic ipa l  boundary, A P e r i - U r b a n  A re a s  C o m m iss io n ,  
appointed by c e n t r a l  governm ent to r e p o r t  on m ethods fo r  the 
ad m in is t ra t io n  and co n tro l  of such a r e a s ,  was functioning by 
1939. The D e p a r tm e n t 's  p ro p o sa l  to e s ta b l ish  h o s te ls  fo r  m ig ra n t  
w o rk e rs  in in d u s t r ia l  a r e a s  outside the tow nships m e t  with d ifficulty  
in s e c u r in g  su itab le  land, "p a r t ly  due to p o l i t ic a l  opposition from  
E u ro p ean s  in neighbouring  suburbs  and p a r t ly  due to r e s t r i c t iv e  
c la u se s  in tit le  to land (spec if ica lly  m ining  t i t le )  p roh ib it ing  the 
re s id e n c e  of n a tiv es  not em ployed th e re o n " .  Ib id . , p. 13. L eg a l 
d iff icu lties  a ro s e  f ro m  Sections 130 and 131 of the Gold Law of 
1908, which included the "proh ib ition  ag a in s t  re s id e n c e  and 
occupation of p ro c la im e d  land, and land held u n d e r  m ining  ti t le ,  
by co lou red  p e r s o n s " .
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2. 2 The W ar Y ears :  Housing Shortage and H ousing F inance
The y e a r s  d u r in g  the Second W orld W ar saw an unp receden ted  
in c re a s e  in u rb a n isa t io n ,  in la rg e  p a r t  the r e s u l t  of expanded labour
dem ands  of an econom y which, with the r e s t r i c t io n  of im p o r ts ,  was
47s tim u la ted  in the d o m estic  p roduction  of cap ita l  goods. The dem and
fo r  lab o u r  and the r e sp o n s e  of the M in is te r  of N ative A ffa irs  in 'r e la x in g ' 
the en fo rcem en t of the P a s s  Law s in m a jo r  u rb an  a r e a s  in 1942, had 
r e su l te d  in the growth of the A frican  population in Jo h an n esb u rg  to a lm o s t
400, 000 by 1946, of whom only ap p ro x im a te ly  one q u a r t e r  w ere  in h o u ses
48o r  h o s te l  accom m odation  prov ided  by the m un ic ipa li ty .  The sh o rtag e
of housing  was so acute  that, in the e a r ly  s ta g e s  of the w ar ,  the Native
A ffa irs  D ep a r tm en t had been " fo rced  to re la x  the loca tion  re g u la t io n s"
which p roh ib ited  lo d g e rs  and su b -le t t in g  of dw ellings. T enants  thus
b ecam e ' la n d lo rd s ' and th e re  was evidence of s e v e re  o v e r -c ro w d in g
49with two o r  m o re  fa m il ie s  to a single  ro o m .
The p r e s e n t  sec tion  exam ines  the housing sh o r ta g e ,  and the 
C ity C ouncil 's  a t tem p ts  to contain  the housing  'c r i s i s ' ,  in the context 
of in c re a s in g  p o li t ic isa t io n  and b arga in ing  pow er of A frican  w o rk e rs  
and the ab ili ty  of com m unitie s  to o rg an ise  around i s s u e s  b e a r in g  d i re c t ly  
on the lev e l  of p ro v is io n  of s e rv ic e s .  The sca le  of the sh o rtag e  highlighted 
the sy s te m  of housing  finance and the re la t io n s  involved in the question  
of su b s id isa tio n .
47. F o r  the b a s is  to in d u s t r ia l  expansion du ring  the w ar ,  see below, 
c h a p te r  3.
48. . D uring  1939, the City Council applied fo r a loan to p rov ide  3, 000
houses  a t Orlando; but, "with the d iv e rs io n  of funds f ro m  housing 
to a rm a m e n ts " ,  no houses  w ere  built in 1939 o r  1940. In 1941 and 
1942, only 585 and 165 houses  w ere  built and none at a ll  in 1943 o r
1944. Jo h an n esb u rg  City Council, Annual R ep o rt  of the M anager,  
N on -E u ro p ean  and Native A ffa irs  D ep artm en t,  for the y e a r  ended 
30 June 1939, p. 13; fo r  the y e a r  ended 30 June 1942, M inutes of 
the M ayor, 1941-42.
49. Jo h an n esb u rg  City Council, Annual R eport of the M anager,  Non- 
E u ropean  A ffa irs  D ep a r tm en t,  fo r  the p e r io d  D e c e m b e r  1944 to 
June 1948, p. 4.
P o li t ic isa t io n  of Housing: sq u a tte r  M o v e m e n ts 1 in the 1940s
The growth in m il i tan t  t ra d e  un ion ism  a f te r  1937 was e x p re s s e d
50in an up su rg e  of s t r ik e  action  d u r in g  the w ar y e a r s ;  and, a s  a r e s u l t ,
th e re  w ere  som e gains in t e r m s  of h ig h e r  wages fo r  w o rk e rs  in second-  
51a ry  in d u s try .  T hese  gains, how ever, w ere  accom pan ied  by a rap id
in c re a s e  in the c o s t  of living, and, genera lly ,  p re v a i l in g  wage le v e ls ,
p a r t ic u la r ly  fo r  unsk il led  w o rk e rs ,  w ere  not su ff ic ien t to m e e t  the c o s ts
52of th e i r  rep ro d u c tio n .  It was thus a round is s u e s  of ’co nsum ption1, and
50. Though without offic ia l recogn ition , and su b jec t  to 'c o n s id e ra b le  
h a ra s s m e n t ,  A frican  m e m b e rsh ip  of t ra d e  unions esca la ted ;  giving 
the Council of N on-E uropean  T rad e  Unions a to ta l  m e m b e rsh ip  of 
158, 000 in 119 unions by the end of the w a r .  D esp ite  the p r o c la m a t ­
ion of W ar M e a su re  No. 145 in D ecem b er  1942, which sp ec if ica l ly  
outlawed s t r ik e s  by A fr ican s ,  between 1940 and 1945, the n u m b er
of s t r ik e s  to ta lled  220, 205 m a n -d a y s .  See O 'M eara ,  D . ,  'T he 
1946 A frican  m in e w o rk e rs '  s t r ik e  in the p o l i t ic a l  econom y of 
South A f r ic a ' ,  in Bonner, P .  (ed), W orking P a p e r s  in Southern 
A frican  Studies, ASI C om m unication  No. 5, (U nivers ity  of the 
W itw a te rs ran d ^  1977), p . 193.
51. C om pared  to a r i s e  of 10% in ' r e a l  e a rn in g s ' of A frican s  between 
1930/31 and 1939/40, th e re  was a 52% in c re a s e  betw een 1939/40 
and 1945/46 . Ib id . , pp. 192-3.
52. The r e t a i l  p r ic e  index on a ll  i tem s  ro s e  by 35% betw een 1939 and 
1945, and fo r  c e r ta in  b as ic  c o n su m e r  goods ( r ic e ,  m ie l ie  m ea l,  
p a ra f in ,  co a l  e tc .  ), as  e a r ly  as  1940, c o s ts  had in c re a se d  by 
betw een 20 and 50% on p r e - w a r  le v e ls .  See H o b art  Houghton, D . ,  
'E conom ic  D evelopm ent, 1865-1965', in W ilson and Thom pson (eds, ) 
The Oxford H is to ry  of South A f r ic a , Vol. II, p. 36; and, S tad le r ,
A. , 'B i rd s  in the Cornfie ld : Squatter M ovem ents  in Jo h an n esb u rg
1944-1947 ', in Bozzoli, B, (ed. ), L abour,  Tow nships and P r o t e s t , 
(Johannesburg , 1979), p . 21. In 1942, the Sm it C om m ittee  c o m p ared  
the am ount of £7 14s 6d tha t had been found " n e c e s s a r y  und er  
ex is t in g  conditions in Jo h an n esb u rg  to house , feed and clothe a 
N ative fam ily  of five in decency" , with the a v e ra g e  m onthly  wage 
of £5 2s l i d  ca lcu la ted  f ro m  a sam ple  of 27, 994 'unsk illed ' 
w o rk e rs  in th ir ty - f iv e  in d u s t r ie s ,  including m u n ic ip a l  em p loyees ,  
in the c ity . R eport  of the In te r -D e p a r tm e n ta l  C om m ittee  on the 
Social, H ealth  and E conom ic Conditions of U rban  N atives ,  1942,
p a r a s .  17 arid 22.
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p a r t ic u la r ly  i te m s  of co llec tive  consum ption - such  as  t r a n s p o r t
o r  m un ic ipa l  s e rv ic e s  - tha t la rg e  sec tions  of the w o rk fo rce  w ere
54m ob ilised  d u r in g  th is  p e r io d .  In the context of d e te r io ra t in g  m a te r ia l  
conditions, the in c re a s in g  o rg an isa tio n  of A frican  w o rk e rs  at the 
'w o rk p la c e ', o r  point of p roduction , th e re fo re  had i t s  c o u n te rp a r t  
in the growth of co m m u n ity -b ased  s tru g g le s  in the s p h e re  of c o n s u m p ­
tion, and p a r t ic u la r ly  o v er  a c c e s s  to housing .
With the extension of c o n tro ls  d e sc r ib e d  above, the p ro v is io n  
of housing  fo r  A frican  w o rk e rs  had becom e m o re  a p p a ren tly  the dom ain 
of lo ca l  a u th o r i t ie s .  The sh o rtag e  of housing  th e re fo re  re f le c te d  the 
mode of opera tio n  of the m u n ic ip a l  ap p ara tu s  and s t ru g g le s  o ver  housing
53. F o r  defin ition of 'c o n su m p tio n ',  see  above p. 18, n . 13.
54. The bus boycotts ,  which s ta r te d  in A lexandra  in August 1940,
p rov ide  an ex ce llen t  exam ple  of popular m o b ilisa tio n  around 
i s s u e s  of 'consum ption ':  A ttem pts  to in c r e a s e  f a r e s  f ro m  4d 
to 5d w ere  m e t  with s u c c e ss fu l  boycotts  in 1940 and again in 
A ugust 1943. By O ctober 1944, when bus com pan ies  again 
a ttem p ted  to in c r e a s e  f a r e s ,  the South A frican  Railw ays and 
H a rb o u rs  had im posed  a 10% in c re a se  in ra i lw a y  f a r e s  th ro u g h ­
out South A frica ,  affecting  thousands of A frican  w o rk e rs  in 
O rlando and P im v il le  (see F ig u re  2.2 ). At m a s s  m ee tin g s ,  
e n t i re  com m unities  w ere  ca lled  "to  r e f r a in  f ro m  going to w ork" 
and the C ity  Council em p h as ised  the s e r io u s  r e p e rc u s s io n s  and 
like ly  " d is lo c a t io n  of c o m m e rc e  and in d u stry "  if  A lexandra , 
P im v il le ,  O rlando and the W este rn  A re a s  "w ere  p e rsu a d e d  to 
take s im i la r  ac tion" to the e a r l i e r  boycotts  in A lexandra .  The 
S e c re ta ry  fo r  Native A ffa irs  suggested  e i th e r  a schem e und er  
the Housing (E m erg en cy  P o w e rs )  Act of 1945 (see below, p . 85) 
fo r  "com pelling  e m p lo y e rs  of native lab o u r"  to con tr ibu te  to the 
t ra n sp o r ta t io n  c o s ts ,  o r ,  subs id isa tion  by the City Council 
u t i l is in g  p ro f i ts  f ro m  the b e e r  fund. In t e r m s  of G overnm en t 
Notice No. 1914, dated  10 N ovem ber 1944, how ever, e m p lo y e rs  
w ere  r e q u i re d  to m e e t  in c re a se d  c o s ts ,  and in c re a s e d  f a re s  w ere  
in tro d u ced . Only a s m a l l  sec tion  benefited  f ro m  em p lo y e rs  con ­
tr ib u tio n s  and a p ro t r a c te d  boycott ensued which la s te d  un ti l  e a r ly
1945. See Jo h an n esb u rg  City Council M in u te s , 17 /10 /1944 , p . 845; 
19 /12 /1944 , pp. 1033-4; and 27 /3 /1 9 4 5 , pp. 295-6 . This s e r i e s  
will h e r e a f te r  be c ited  as  JCC M inutes.
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w ere  in c re a s in g ly  d ire c te d  a t these  c e n t r e s  o|f u rb an  m an ag em en t and
co n tro l .  N ow here was th is  c l e a r e r  than in the confron ta tions  between
thousands of s q u a t te r s  and the Johan n esb u rg  City Council f ro m  e a r ly
1944, when the f i r s t  sq u a t te r  ’m ovem en t ' o c c u r re d .  T h e re  w ere  ten
o rg an ised  ’m o v em en ts ' du ring  the next two y e a r s ,  m a rk e d ,  acco rd in g
to the N on-E uropean  A ffa irs  D ep ar tm en t,  ”by a grow ing s p i r i t  of
55defiance and an tagon ism  to constitu ted  a u th o r ity ” . Thus, desp ite  
exclusion  f ro m  'fo rm a l '  channels  of po li t ica l  r e p re s e n ta t io n ,  a la rg e  
n u m b er  of ' in fo rm a l '  o rg a n isa t io n s  responded  to the need  to a r t ic u la te  
dem ands f ro m  v a r io u s  groups; a sso c ia t io n s  of tenan ts  and su b -te n a n ts ,  
v ig ilance co m m it te e s  or  'p a r t i e s '  gave ''the g e n e ra l  s ta te  of d i s s a t i s ­
faction  and u n r e s t ” , re co g n ised  by the Union D e p a r tm e n t  of Native
56A ffa irs ,  a sp e c if ic a l ly  p o li t ica l  focus.
The p r o te s t  ag a in s t  overcrow ding  in O rlando, which constitu ted  
the f i r s t  s q u a t te r  'm o v em en t ' ,  was led  by J a m e s  Sofasonke M panza, a 
m e m b e r  of the O rlando A dv iso ry  B oard . M panza a r t ic u la te d  the r e sp o n se  
to the housing  sh o rtag e  by the s q u a tte r s  in the following way:
The se g reg a tio n  p ro v is io n s  of the Urban A re a s  Act p rev en t  
the N atives  f ro m  acq u ir in g  land and f ro m  buying, building 
o r  h i r in g  h o u ses  excep t in the loca tions , w here ,  in the c ase  
of Joh an n esb u rg , no land o r  houses  a re  m ade  availab le  fo r  
u s  excep t houses  bu ilt  and owned by the M unicipality . By 
applying the seg reg a t io n  p ro v is io n s  and not s e tt in g  as ide  
any land on which we m ay  build o u rse lv e s ,  the M unicipality  
has  taken  on i t s e l f  the duty of p rov id ing  us  with h o u se s .  But 
i t  has  not c a r r i e d  out tha t duty; th e re  a r e  no h ouses  fo r  u s .
V ery  w ell, then we sh a ll  go and s i t  down on m un ic ip a l  land
55. F o r  d e sc r ip t io n  of the sq u a tte r  m ovem ents  see ,  Jo h an n esb u rg  
City Council, Annual R ep o rt  of the M anager, N on-E uropean  
A ffa irs  D e p a r tm e n t , for the pe r io d  D e c e m b e r  1944 to June 1948, 
pp. 6 - 8 ; a lso ,  S tad ler,  'B i rd s  in the c o rn f ie ld ' .
56. Union of South A frica ,  R eport of the D e p a r tm e n t of Native A ffa irs ,
1945-47, UG 14-1948, p. 13.
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and wait fo r  the M unicipality  to com e and put a roo'f o ver  
ou r heads
On 2 5 M arch , 1944, M panza and a group of su b - te n a n ts  and lo d g ers  took 
p o s se s s io n  of a p iece  of vacan t land in O rlando and e re c te d  sh a n tie s .
By 4 A pril,  som e 6, 000 to 8 , 000 people had e s ta b lish e d  th em se lv es  
in the cam p which even tually  grew to 20, 000 people . (See F ig u re  2 .2 ) .
The in i t ia l  r e sp o n se  of the City Council was to p ro se c u te  the
s q u a t te r s ,  s t r e s s in g  the "consti tu tiona l danger  of condoning such
i l le g a l i t ie s ,  the likelihood tha t they  would c r e a te  a na tion-w ide
p r e c e d e n t . . .and  the n e c e s s i ty  of t re a t in g  the m a t te r  as  one of State
as opposed to lo ca l  p o licy" ,  and p r e s s e d  the governm en t to take action .
The Council, how ever, was com pelled  to accep t r e sp o n s ib i l i ty  fo r  the
p ro v is io n  of a l te rn a t iv e  accom m odation  and co n s tru c te d  row s of one-
ro o m  ' t e m p o ra ry  s h e l t e r s ' ,  u s in g  co n c re te  b re e z e -b lo c k s  with e a r th
floo r ing  and with c o r ru g a te d  a sb e s to s  roofing  p laced  on w attle  po les
59and held down with s tones  . O fficial recogn ition  of th e ir  need fo r 
housing  had been a tta ined  by 4, 042 sq u a tte r  f a m il ie s ,  and also,- s ince  
the s h e l te r s  w ere  ' t e m p o r a r y ' ,  a com m itm en t on the p a r t  of the
57. R ep o rt  of the C o m m iss io n  Appointed to E n q u ire  into the 
D is tu rb a n c e s  on the 30th August, ^ 9 4 7  at the M oroka E m e rg e n c y  
Cam p, Jo h annesburg , (AN. 145-1948), p a r a s ,  19-28. (em phasis  added) 
M panza was a m e m b e r  of the O rlando A dv iso ry  B oard  f ro m  1935, and 
the le a d e r  of the 'Sofasonke ' P a r ty  ("we sh a ll  a l l  die to g e th e r" ) .  
Acquitted  on a ch a rg e  of inc iting  public v io lence d u r in g  even ts  in June 
1944 in 'Shantytow n', M panza undertook a t  a m a s s  m ee tin g  on 29 
O ctober  to see  tha t the re s id e n ts  of 'Shantytown' r e c e iv e d  f i r s t  
p re fe re n c e  in the a lloca tion  of a ll  new h ouses  e re c te d  by the 
council .  Jo h an n esb u rg  C ity  Council sought an o r d e r  u n d e r  Section
5(1 )(b) of Act No. 38 of 1927, "in the in te r e s t s  of a l l  co n ce rn ed " ,  
fo r  the re m o v a l  of M panza and h is  wife f ro m  O rlando "to som e 
p lace  outside the T ra n s v a a l  P ro v in c e ,  w here  it  would be im p o ss ib le  
fo r  th e i r  su b v e rs iv e  a c t iv i t ie s  to be continued am ong the N atives  in 
the W itw a te rs ran d  a r e a " .  JCC M in u te s , 24 /11 /1 9 4 4 , p. 975.
This app lica tion  was re fu sed ,  but an o rd e r  u n d e r  the Native 
A d m in is tra t io n  Act was s e rv e d  on 14 F e b r u a ry  1946, which 
M panza fa iled  to obey and stood t r i a l .  S ta r ,  1 8 /2 /1 9 4 6 .
58. S tad ler,  'B i rd s  in the C orn fie ld ',p .  31.
59. The 4, 042 ro o m s ,  which m e a su re d  12' x 12' and in
height, had a window a p e r tu re  of le s s  than 1 sq u a re  foot and no d oor .  
The to ta l  c o s t  was £94, 275, which included £939 fo r  w a te r  supply, 
and the occupants  w ere  ch arg ed  5s p e r  month fo r  w a te r ,  san ita tion  
and m e d ic a l  s e rv ic e s .  JCC M inutes, 2 6 /8 /1 9 4 7 ,  pp. 979-80; and 
13 /12 /1949 , p. 1 0 8 7 . -------------------
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au th o r i t ie s  to p rov ide  m o re  adequate housing l a t e r .  H ow ever, the
sq u a t te r  ’m o vem en t ' p e r s i s te d  and cam ps of v a r io u s  groups of m o re  o r
l e s s  adequate ly  o rg an ised  s q u a t te r s  confronted the Jo h an n esb u rg  C ity
Council. Between Ja n u a ry  and M arch  1946, two m o re  cam ps  w ere
e s ta b lish e d ,  a f te r  tak ing  p o s se s s io n  of houses  under  co n s tru c t io n  in O rlando
W est. A m id s t  e sc a la t in g  v iolence following the dem olition  of sh ack s ,  a
se t t le m e n t  was nego tia ted  in M arch  1946, between c e n t r a l  governm ent,
the Jo h an n esb u rg  City Council and the sq u a tte r  l e a d e r s .  In t e rm s  of
the se tt lem en t ,  a ’co n tro lled  squatting  s c h e m e ’ was e s ta b lish e d  at
6 0Jabavu  with 1, 920 s tands  supplied with w a te r  and san ita t io n .  Those
sq u a tte r s  who w ere  em ployed in the Jo h an n esb u rg  m un ic ipa l  a r e a ,  and
who w ere  th e re fo re  the r e sp o n s ib i l i ty  of the City Council, w ere  p e rm it te d
to e r e c t  th e i r  own s h e l te r  with w hatever  m a te r ia l s  could be acq u ired .
"Anything in the n a tu re  of p e rm a n e n t  s t ru c tu re s  was to be avo ided11, as
61the cam p was " s t r i c t ly  an in te r im  ‘ m e a s u r e !1
Between May and Ju ly  1946, five fu r th e r  m o v em en ts  w ere  o rg a n ­
is e d .  G roups at Volkshaven, Z uurbekom  and W es te rn  Native Township, 
acco rd in g  to the M anager,  "w ere  d isp e r s e d  by the au th o r i t ie s  in the e a r ly  
s ta g e s ,  befo re  they had e s ta b lish ed  th e m se lv e s" ,  but two la rg e  groups,
to ta lling  8, 000 f a m il ie s ,  m erg e d  and es ta b lish ed  the ’T o b ru k ’ cam p in 
62Orlando W est.  M onogoaha, the s q u a t te r s '  l e a d e r ,  d e l iv e re d  an 
u lt im a tu m  to the City  Council in D ecem b er  1946 dem anding  the im m ed ia te  
supply  of w a te r  and san ita tion  to the cam p; fa iling  th is ,  the s q u a t te r s  would
60. The fo rm u la  fo r  a s e t t le m e n t  was reach ed  a t  a m ee tin g  in Cape 
Town, 27 M arch  1946, between the E m e rg e n c y  S ub-C om m ittee  of 
the Special H ousing and N on-E uropean  A ffa irs  C o m m ittees  of the 
City Council, the S e c re ta ry  and U n d e r -S e c re ta ry  fo r  Native A ffa irs ,  
o th e r  governm ent o ffic ia ls ,  the Orlando A d v iso ry  Board  and P a u l  
M osaka, le a d e r  of the P im v il le  s q u a t te r s .  JCC M in u tes , 30 /4 /1946 , 
pp. 497-8, for de ta ils  of the se tt lem en t.
61. Those who w ere  not em ployed, an'd th e re fo re  the re sp o n s ib i l i ty  of 
c e n t r a l  s ta te ,  w ere  "to be rem o v ed . . . i s s u e d  with r a i l  w a r ra n ts  
and re tu rn e d  to th e i r  p la c e s  of o r ig in " .  I tem  10 of the se tt lem en t,  
ibid .
62. Jo h an n esb u rg  City Council, Annual R eport of the M anager,  Non- 
E u ro p ean  A ffa irs  D e p a r tm e n t, fo r  the p e r io d  D ecem b er  1944 to 
June 1948, p. 7.
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bore  fo r  w a te r  and put up w indm ills ,  o r  tap the C ouncil’s o r  the Rand
W ater  B o a rd 's  w a te r  m a in s ,  and appeal to c e n t r a l  governm en t fo r 
6 3p ro te c t io n .  At the sam e  t im e ,  a su b s tan tia l  cam p was o rg an ised  at 
A lexandra  by Baduza, outside the m unic ipa l b o rd e r .  F o r  the Jo h an n esb u rg  
City Council,
. .  . th e  p ro v is io n  of s e rv ic e s  and w a te r  to th ese  cam p s  by 
the Council would be co n s tru ed  by the s q u a t te r s  as  a ta c i t  
recogn it ion  of th e i r  p re se n c e ,  and as  a m o ra l  ju s tif ica tio n  
of th e i r  ac tions  and. . .  would a c c e le ra te  the a l r e a d y  rap id  
p r o c e s s  of en la rg e m e n t  of the cam p. The s ta te  of a f fa irs  
now ex is t in g  is  a t t r ib u tab le  so le ly  to the unlaw ful a r ro g a t io n  
. . .  by the le a d e r s  of the sq u a t te r s  of a ll  p o w ers  of c o n tro l  
- and governm ent in r e s p e c t  of an a r e a ,  the occupation  of 
which was taken  by f o r c e . . . in  defiance of au tho r ity .
Consequently , the C ity  Council ag reed  "in p r in c ip le "  to the re m o v a l
of the cam ps "by w h a tev er  m ean s  a re  p o ss ib le" ;  and, a f te r  lengthy
negotiations with c e n t r a l  governm ent, the b a s is  fo r  a l a r g e - s c a le
'c o n tro l le d  squa tt ing  sc h e m e ',  ad m in is te re d  u n d e r  W ar M e a su re s ,  was
evolved. By A p ril  1947, the M oroka E m e rg e n c y  Camp fo r  a co n tem -
65p la ted  population of 100, 000 had been  e s ta b lish ed  south of Jabavu. 
E lig ib il i ty  fo r  s e t t le m e n t  on the 20ft by 2 0ft s tands  was r e s t r i c t e d  to those 
who had been em ployed in Jo h an n esb u rg  fo r  s ix  m onths  o r  m o re ;  and, 
desp ite  the s c re e n in g  p r o c e s s ,  m o re  than 90 p e r  cen t com plied  with
63. In t e r m s  of Sections 3 and 4 of the N atives (Urban A re a s )  C onso lida t­
ion Act of 1945, a f te r  a lo ca l  public enqu iry , the M in is te r  could 
com pel the lo ca l  au th o rity  to p rov ide  fo r  the need s  of "natives  
o rd in a r i ly  em ployed within the a re a ,  and fa iling  com pliance by
the au tho rity ,  to do the work a t the co s t  of the au th o rity " ,  'U rgency  
R ep o rt  of Pub lic  H ealth  and Social W elfare  C o m m itte e ' ,  JCC M inu tes , 
17 /12 /1946 , pp. 1565-6.
64. Ibid.
65. See F ig u re  2.2., The cam p was a d m in is te re d  u n d e r  reg u la tio n s  
m ade u n d e r  W ar M easu re  No. 31 of 1944, as  am ended by W ar M easu re  
No. 18 of 1947. The s e rv ic e s  p rov ided  a t 1947 c o m p rised ;  268
deep p i t  la t r in e s ;  800 re fu se  bins; w a te r  supply to 80 s tandpipes  
with 4 taps  each . 'R ep o r t  of the M edical O fficer  of H ea lth ',
JCC M in u te s . 2 9 /7 /1 9 4 7 ,  pp. 766-8.
R Rthe conditions. Within two m onths th e re  w ere  35, 000 people liv ing 
at M oroka.
A m o n t h l y  r e n ta l  of 15s p e r  stand was c h a rg ed  in the 
'c o n tro l led  squatting  s c h e m e s ’ at Jabavu and M oroka f ro m  M ay 1947. 
This c o m p ared  unfavourab ly  with r e n ts  fo r  s e rv ic e d  b r ic k  dw ellings 
in O rlando and with the 5s m onthly  ch arg e  to 'te n a n ts '  in the b re e z e  
block s h e l t e r s .  A fte r  a p ro t r a c te d  r e n t  s t r ik e  by the inhab itan ts  of 
M oroka and v io len t confron ta tions  between s q u a t te r s  and m un ic ipa l 
o ffic ia ls ,  the City Council was com pelled  to red u ce  s ite  r e n ta ls  with 
r e t ro s p e c t iv e  effec t.  ^
The in c re a s in g  m ili tan cy , p o li t ic isa tio n  and the d ire c t io n  of 
housing  s tru g g le s  tow ards  the m un ic ipa l a p p a ra tu s  h ighlighted  re la t io n s  
between lo ca l  and c e n t r a l  au th o r it ie s  in two r e la te d  a r e a s ,  with im p l i ­
ca tions  fo r  the fo rm u la tio n  and im p lem enta tion  of p o l ic ie s .  The f i r s t  
involved the sy s te m  of influx c o n tro l  and the second the question  of
f inances ,  the d is tr ib u t io n  of co s ts  of housing the A frican  lab o u rfo rce  
68of Jo h an n esb u rg .  Both th ese  a r e a s  w ere  prov ided  fo r  in the U rban 
A re a s  leg is la t io n  of 1923 and the va r io u s  am endm en ts ,  but c e r ta in  
anom alies  had ap p e a re d  in the p ro c e s s  of im p lem en ta tio n .
66. R ep o rt  of the C o m m iss io n  appointed to enqu ire  into the D is tu rb a n c e s
. . . a t  M oroka  E m e rg e n c y  C am p, p a r a .  27, p . 18. This is  c o n t r a ry  to
S ta d le r 's  contention that th e re  was w id esp read  unem ploym ent in 
Jo h an n esb u rg  a f te r  the w ar, and that "m any  unem ployed p e o p le  
lived in the sq u a tte r  c a m p " .  S tad ler ,  'B i rd s  in the C o rn f ie ld ',  
pp. 22-3 .
67, The r e n ta l  fo r  a 2 - ro o m e d  b r ic k  dwelling in O rlando was 17s p e r  
month, and fo r  a 4 - ro o m e d  dwelling £1 6s .  On 30 August 1947, 
th e re  was a confron ta tion  in M oroka between s q u a t te r s  and Council 
o ffic ia ls  which r e su l te d  in 3 d ea th s .  This led  to the appointm ent 
of the Fagan C om m iss ion  to enquire  into the d is tu rb a n c e s .  On 11 
N ovem ber, in r e sp o n se  to r e p re s e n ta t io n s  m ade to the C om m iss ion  
by the M oroka A dviso ry  Board , the Council undertook  to red u ce  
the r e n ts  to 10s p e r  month fo r M oroka and to 9s p e r  month for 
Jabavu . JCC M in u te s , 25 /11 /1947 , p .  1272; 2 7 /1 /1 9 4 8 ,  p . 56; 
and, 2 4 /8 /1 9 4 8 ,  p. 882. The re n ta ls  in a l l  Council s c h em es  for 
th is  per iod  a re  given in Table 2 .7 ,  p . 83.
68. The f in an c ia l  r e la t io n s  betw een c e n tr a l  governm ent and the 
Jo h an n esb u rg  City Council a re  d isc u sse d  in the subsequent sec tio n .
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F i r s t ly ,  in re la t io n  to influx, a sy s te m  of divided c o n tro l  ex is ted .
The P a s s  Laws (section  12 of the Act) w ere  a d m in is te re d  by the c e n tra l
s ta te  through the Union D e p a r tm e n t of Native A ffa irs ,  while o ther
p ro v is io n s  w ere  a d m in is te re d  by lo ca l  a u th o r i t ie s .  H ence, the M in is te r
of Native A ffa irs  had 'r e l a x e d 1 the P a s s  Laws in m a jo r  u rb an  a r e a s  in
1942 in re sp o n se  to the dem and fo r  labour.  At the sam e  tim e , i t  should
be noted that, following re p re s e n ta t io n s  from  an u rb an  lo ca l  au thority ,
a p ro c lam a tio n  could be gazetted  w hereby, a f te r  a c e r ta in  spec ified  date ,
" . . .  no native  sh a l l  e n te r  the u rb an  a r e a .  . . f o r  the p u rp o se  of seeking
69or tak ing  up em ploym ent o r  re s id in g  t h e r e i n . . "  U ntil the f i r s t  of the
r
sq u a tte r  'm o v e m e n ts 1 occurred in A p ril  1944, the C ity  Council "had been
ag a in s t  such a p ro c la m a tio n ,  on the grounds that th is  m ight unduly
r e s t r i c t  the flow of lab o u r  to the u rb an  a r e a 1', and, with the sy s te m  of
divided co n tro l,  would p rove  difficult to a d m in is te r  e ffec tive ly . By the
end of 1944, how ever, th e re  was a consensus  within the A ssoc ia tion  of
Reef M a n ag e rs  and N ative C o m m iss io n e rs ,  r e p re s e n ta t iv e  of a l l  the
m u n ic ip a l i t ie s  on the W itw a te rsran d ,  that the question  of co n tro l  had to
be re so lv ed ; p a r t ic u la r ly  fo r  the im m ed ia te  p o s t -w a r  p e r io d ,  when i t
seem ed  "p robab le  that a co n s id e rab le  d isloca tion  of the in d u s t r ia l
m ach ine"  would take p lace  and give r i s e  to "a  co n s id e ra b le  su rp lu s  of
unem ployed n a t iv es ,  fo r  whom som e p rov is io n  will u rg e n t ly  r e q u i re  to be 
70m a d e " .  Follow ing the sq u a tte r  'm o v em en ts ' in e a r ly  1946 and r e p r e s e n t ­
a tions  by the Jo h an n esb u rg  City Council, the Union D e p a r tm e n t of Native
71A ffa irs  a g re e d  to reco m m e n d  a p ro c lam a tio n  on a l l  R eef m u n ic ip a l i t ie s .
69. U nder Section 10 b is ( l )  of the N atives (Urban A re a s )  Act.
70. 'R e p o r t  of N on-E uropean  A ffa irs  C o m m itte e '(Influx of N atives  into 
U rban A rea) ,  JCC M inutes, 2 2 /8 /1 9 4 4 , pp. 683-4.
71. M in is te r  of Native A ffa irs ,  te le g ra m  dated 18 /4 /1 9 4 6 , to City  Council 
N on-E uropean  A ffa irs  C o m m ittee .  One of the in ten tions, ind ica ted
by the M in is te r ,  was the p roh ib ition  of the is su e  of r a i l - t i c k e t s  to 
A fricans  w ishing to t r a v e l  to the Reef, u n le ss  c e r ta in  conditions 
could be com plied  with. JCC M inutes, 2 8 /5 /1 9 4 6 ,  p. 587.
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Such a p ro c lam a tio n  in r e s p e c t  of Jo h an n esb u rg  was re q u e s te d  a f te r  a
Council m ee tin g  in May 1946. At the sam e t im e , how ever, the City
Council em p h a s ise d  tha t th ese  m e a s u re s  w ere  only a ’’pa ll ia t iv e  fo r
the g e n e ra l  p ro b le m  of influx, which is  fundam enta lly  e co n o m ic”,
and which should be con tro lled  at the so u rce  through na tiona l po lic ies
72re la t in g  to the r u r a l  a r e a s .  By M arch  1947, in t e r m s  of a g en e ra l  
p ro c la m a tio n ,  th e re  w ere  r e s t r i c t io n s  on e n try  to a l l  u rb a n  a r e a s  and 
the onus fo r  co n tro ll in g  influx was p laced  so le ly  on the lo ca l  a u th o r i t ie s  
c o n c e r n e d . ^
But, as  noted above in re la t io n  to e lig ib il i ty  for s e t t le m e n t  in
the 'c o n tro l led  squatting  sc h e m e ' e s ta b lish ed  a t M oroka in A p ril  1947,
m o re  than 90 p e r  cent of a l l  s q u a t te r s  w ere  ’’n o rm a lly  r e s id e n t  and
74em ployed in Jo h an n esb u rg " ;  they co m p r ise d  the 'lab o u r  r e q u i re m e n ts '  
of the c ity  and the duty of p rov id ing  fo r  th e ir  needs  in t e r m s  of housing  
th e re fo re  devolved on the Jo h an n esb u rg  City Council. It i s  n e c e s s a r y  now 
to exam ine the s y s te m  of m un ic ipa l  housing  finance, and the f inanc ia l  
re la t io n s  ex is t in g  betw een c e n t r a l  and loca l  governm ent, in the context 
of the sca le  of the sh o rtag e  and the p o s t -w a r  build ing  p ro g ra m m e  of the 
Jo h an n esb u rg  City Council.
The Q uestion  of Subsid isa tion : d is tr ib u tio n  of the c o s ts
The s q u a t te r  'm o v e m e n ts ' had focused a tten tion  on the housing  
conditions of the m a jo r i ty  of A fricans  on the W itw a te rs ran d ;  and, with 
in c re a s in g  p o li t ic isa t io n ,  the e m p h as is  had changed, acco rd in g  to the 
m a n a g e r  of the N o n-E uropean  A ffa irs  D ep artm en t,
72. Ibid. The p ro p o sa l  was m ade in Council tha t such m e a s u re s  should 
be ' p re c e d e d  by the e s ta b lish m e n t  of effective lab o u r  bureaux  
through which s ta t i s t i c s  of labour r e q u i r e m e n ts ” could be obtained ,
73. P ro c la m a tio n  No. 61 of 14 M arch  1947 p rov ided  that, with the 
exeption of em ploym ent in the m ining in d u s try  o r  o ther  ag reed  
in d u s try ,  e n try  to any a r e a  u n d er  the c o n tro l  of a scheduled  u rb an  
lo ca l  au th o rity  was p ro h ib ited . S im ultaneously , the South A frican  
P o lice  " in tens if ied  th e i r  ac t iv i t ie s  a im ed  at p rev en tin g  c r i m e ”.
'R ep o r t  of the N on-E uropean  A ffa irs  C o m m ittee ' (Influx of N atives  
and the av a ilab il i ty  of labour),  JCC M inutes, 2 3 /1 1 /1 9 4 8 , pp. 1178-9.
74. A ccord ing  to a cen su s  conducted by the N o n-E uropean  A ffa irs  D e p a r t ­
m en t.  R ep o rt  of the C om m ission  appointed to enqu ire  into 
D i s tu r b a n c e s . . .  at M oroka E m e rg e n c y  Cam p, p a r a .  2 7 . ,  p. 18.
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. .  . f ro m  com pla in ts  about inadequate  housing  to c la im s  
for freeh o ld  ow nersh ip  of land, b e t te r  p o l i t ic a l  r e p r e ­
sen ta tion  and so on. In sh o r t ,  the Native l e a d e r s  m e rg ed 
the C ity 's  housing  defic iency  with the g e n e ra l  p o l i t ic a l  and 
econom ic d isa b i l i t ie s  of N atives .  Squatting was p re se n te d  
to the Native people as  a c ru sa d e  to rem o v e  such 
d is a b i l i t ie s .
These  dem ands em anating  f ro m  the A frican  population w ere  not, how ever, 
the only p r e s s u r e s  to which the Jo h an n esb u rg  City Council, o r  indeed the 
ex is t in g  housing  ap p a ra tu s  of the s ta te ,  w ere  su b jec ted . T h e re  was a . 
so c ia l  d is tr ib u tio n  to the housing  sh o rtag e  which affected  those  s t r a ta ,  
not n e c e s s a r i ly  a t  the low est leve l  of w ages, but with r e p re s e n ta t io n  
within the s ta te ;  h o u ses  w ere  r e q u ire d  fo r  r e tu rn in g  s o ld ie r s  and w ar  
w o rk e rs ,  the s o -c a l le d  ’w h ite -c o l la re d  b r igade '.^®
D uring  the w ar ,  with the p e rc e iv e d  th re a t  of a p o ss ib le  Jap an ese
invasion , ava ilab le  supp lies  of m a te r ia l  and labour had  been ab so rb ed
by the D e p a r tm e n t  of D efence, Defence building c e a se d  a t the end of
1943, by which tim e the Van Eck C om m ittee  had r e p r3 te d  that the .
im m ed ia te  countryw ide housing  sh o rtag e  in u rb an  a r e a s  was 15Q, 000
77h o u ses ,  of which 30, 000 w ere  r e q u ire d  fo r  whites. F o r  the Jo h an n esb u rg  
C ity Council at the s t a r t  of 1944, a to ta l of 33, 000 h o u ses  w ere  r e q u ire d .
But the C ity Council* in com m on with s e v e ra l  of the l a r g e r  lo ca l  a u th o r i t ie s ,  
c o n s id e re d  tha t w ork on the p o s t -w a r  housing p ro g ra m m e  should not be 
com m enced  "un til  the G overnm ent h as  decided i ts  po licy  in r e g a rd  to
75. Jo h an n esb u rg  City Council, Annual R eport  of the M anager,  Non- 
E u ro p ean  A ffa irs  D e p a r tm en t,  fo r  the p e r io d  D e c e m b e r  1944 to 
June 1948, p. 6 . (em phasis  added).
76. It should be noted tha t of the 300, 000 people in the a rm e d  fo rc e s  
du ring  the w ar ,  186, 000 w ere  white. H o b ar t  Houghton, 'Econom ic 
D eve lopm en t',  p. 36.
77. R ep o rt  of the In d u s tr ia l  and A g r ic u l tu ra l  R e q u irem en ts  C om m ission , 
(Third  In te r im ) ,  UG 40-1941.
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78housing  f in an ce" .  E x - s o ld ie r s  and white a r t i s a n s ,  " th is  la rg e  and
im p o rta n t  c l a s s '1, w ere  am ong those  affected and, in M a rc h  1944, the
M in is te r  of W elfare  and D em ob ilisa tion  announced the 'N ationa l
H ousing  S chem e1 in r e sp o n se  to the ’c r i s i s ' .  The H ousing  Act was
to be am ended and a N ational H ousing and P lann ing  C o m m iss io n ,  on
which lo ca l  au th o r it ie s  w ere  to be r e p re s e n te d ,  would r e p la c e  the
79C e n tra l  H ousing  Board; and the s ta te  would in c r e a s e  i ts  subsidy .
U nder th e 'N a tio n a l H ousing S chem e’, i t  was the g o v e rn m en t 's
in ten tion  to m ake  availab le  suffic ien t labour and m a te r ia l s  to dea l  with
8 0an eight m illion  pounds p ro g ra m m e  of ’na tiona l h o u s in g ' . The City 
C ouncil 's  sh a re  in the a lloca tion  of funds, labour and m a te r ia l s ,  p r o ­
r a t a  to p r e - w a r  build ing ac tiv ity  in Jo h an n esb u rg  co m p a re d  to the 
r e s t  of South A fr ica ,  am ounted to 22 p e r  cen t.  On th is  b a s is ,  the City 
Council adv ised  the C e n tra l  H ousing B oard  (rep laced  by the N ational
H ousing and P lann ing  C o m m iss io n  by August 1944) of i t s  r e q u i re m e n ts  fo r
811944/45 fo r  a build ing  p ro g ra m m e  to ta lling  ju s t  u n d e r  £1, 75 m illion .
The to ta l  p o s t -w a r  build ing p ro g ra m m e  for Jo h a n n e sb u rg  had been 
e s t im a te d  a t  £30 m illion  in e a r ly  1944. Since the m a jo r i ty  would be 
'su b -e c o n o m ic 1 sc h e m e s ,  no tw ithstanding  the in c r e a s e d  s ta te  subsidy , the 
" lo s s e s  to Council would have n e c e s s i ta te d  an in c r e a s e  in r a t e s  of 3d in
78. A ccord ing  to a r e p o r t  of the F inance C om m ittee  in 1943, the loss 
ac tua lly  in c u r re d  by the City Council on i ts  v a r io u s  sc h em es  
av e rag ed  3% p e r  annum on the cap ita l  cos t  of the s c h e m e s ,  1 f % 
m o re  than the s ta tu to ry  m in im um  of 1\% r e q u i re d  in t e rm s  of the 
H ousing A ct. JCC M in u te s . 2 5 /4 /1 9 4 4 , p .  350. See Tab les  2. 6 and 
2 .7 .  fo r  ' l o s s e s ’ on p a r t ic u la r  s c h e m e s .
79. M in is te r  of W elfare  and D em obilisa tion  in a s ta te m e n t  to the Annual
M eeting  of the United M unicipal E xecu tive  of South A frica ,  a t Cape 
T ow n,14 M arch  1944. F o r  the p ro p o sa ls ,  see. JCC M in u te s , 
2 5 /4 /1 9 4 4 ,  pp. 352-5 . It was only in D e c e m b e r  1944 that the b a s is  
fo r  a 'n a t io n a l  housing  fo rm u la ' was f ina lly  a g re e d  betw een c e n t r a l  
g overnm ent and lo ca l  a u th o r i t ie s ,  when ' l o s s e s '  would be a l loca ted  
in the r a t io  of 3:1.
80. C irc u la r ,  dated 2 /6 /1 9 4 4 ,  f ro m  C en tra l  H ousing  B oard  to a ll  loca l  
a u th o r i t ie s .  JCC M in u te s ,  2 7 /6 /1 9 4 4 , p. 548.
81. 'U rg en cy  R eport  of Special C om m ittee  r e  P o s t - W a r  D evelopm ent, 
E s ta b l ish m e n t  of In d u s tr ie s  E t c . ',  i b i d . , p. 549.
79 lr
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the £ on c u r r e n t  land va lu es"  which, acco rd ing  to the F in an ce  C om m ittee ,  ;;
82ra te p a y e r s  "could not re a so n a b ly  be asked  to fa c e " .  It is  im p o r ta n t  t-
to put th is  a rg u m en t into p e rsp e c t iv e  a t th is  po in t ,fo r ,  although the *
' l o s s e s ’ which a c c ru e d  to m un ic ipa l housing  sc h em es  w ere  debited  to
the g en e ra l  r a t e s  fund, in ac tu a l  fac t r a te p a y e rs  co n tr ib u ted  re la t iv e ly
83lit t le  to m un ic ipa l  revenue , as  the p reced in g  sec tion  i l l u s t r a t e s .  It 
is  .the n a tu re  of th is  ' l o s s ' ,  how ever, as  the d iffe rence  betw een cap ita l  
expend itu re  and incom e f ro m  r e n ta ls ,  which needs  to be exam ined  in 
g r e a te r  de ta il .  The c e n t r a l  re la t io n sh ip  was th e re fo re  betw een the 
d e te rm in a tio n  of r e n ts  based  on the incom e of tenan ts ,  and the to ta l 
c o s ts  of the sc h e m e s .
It was the 'c o n s id e re d  po licy ' of the City C ouncil that no indiv idual
should co n tr ibu te  m o re  than one-fifth  of th e ir  incom e as  r e n t .  On the
ideo log ica l b a s is  of 'c iv i l is e d  s ta n d a rd s ' ,  how ever, the 'c iv i l is e d  la b o u r '
p o l ic ie s  f ro m  the 1920s had r e su l te d  in white w o rk e rs  being a t  the h ig h es t
lev e ls  on the sca le  of w ages . The a im  of so c ia l  s e c u r i ty ,  as  explained by
the M in is te r  of W elfare  and D em obilisa tion  in 1944, w as to m ain ta in
these  'c iv i l is e d  s ta n d a rd s ' ,  to " e s ta b l ish  a c e r ta in  m in im u m  s tan d a rd ,
84below which an indiv idual m u s t  not be allowed to f a l l" .  T h e re  w ere
d iffe ren t m in im um  s ta n d a rd s ,  how ever, which w ere  r a c ia l ly  defined and
which w ere  re f le c te d  both in the s ta n d a rd  of housing  p rov ided  and in the
incom e l im it  below which s ta te  subsid isa tion  was co n s id e re d  n e c e s s a r y .
Thus, Jo h a n n e sb u rg 's  p o s t-w a r  building p ro g ra m m e  ca lled  fo r  "28, 000
85N on-E uropean  h o u ses  at £600, 5, 000 E uropean  h o u ses  at £1, 500". In
82. 'S pec ia l R eport of F inance  C o m m ittee ',  JCC M in u te s , 2 5 /4 /1 9 4 4 , 
p . 356.
83. See above, p. 44.
84. M in is te r  of W elfare  and D em obilisa tion  in s ta te m e n t  to the United
M unicipal Execu tive  of South A frica , a t i ts  Annual M eeting, Cape
Town 14, M arch  1944. P r in te d  in full, in JCC M in u tes , 2 5 /4 /1 9 4 4 ,
p p .352-5.
85. 'U rgency  R eport of Special C om m ittee  r e  P o s t -W a r  D evelopm ent, 
E s ta b l ish m e n t  of In d u s tr ie s  E tc .  ', JCC M in u tes , 2 7 /6 /1 9 4 4 ,
p . 549.
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the c a se  of white w o rk e rs ,  fo r  whom 'su b -eco n o m ic ' su b s id ised  housing 
had to be prov ided , the av e rag e  annual incom e l im it  was a ssu m ed  
as  £200; fo r A frican  w o rk e rs ,  'su b -eco n o m ic ' housing  loans w ere  
p rov ided  fo r  an av e rag e  annual incom e of up to £60. Table  2. 6 
shows the re la t io n sh ip  betw een re n ts ,  co s ts  and ' l o s s e s '  based  on the 
ca p ita l  co s ts  of s e v e ra l  s c h e m e s  for d iffe ren t r a c ia l  c a te g o r ie s  u n d e r tak en  
by the C ity  Council befo re  the w ar .  Two im p o rtan t  fa c to rs  em e rg e  f ro m  
the tab le ,  p a r t ic u la r ly  in the context of the sca le  of Jo h a n n e sb u rg 's  p o s t ­
w ar  building p ro g ra m m e .
F i r s t ly ,  on the f inanc ia l  b as is  ex isting  a t June 1944, the ' l o s s e s '  .
to Council on housing  sch em es  fo r  a l l  r a c ia l  c a te g o r ie s  w ere  over 3
p e r  cent, o v er  4 p e r  cent in the case  of w hites . This  was w ell over
the s ta tu to ry  m in im um  of of lj- p e r  cent r e q u ire d  in t e r m s  of loans u n d er
the Housing Act. T e n d e rs  re c e iv e d  during  th is  p e r io d  r e f le c te d  a
su b s ta n tia l  in c r e a s e  in building co s ts  for the sam e type of houses  co n s tru c ted  
8 6before  the w a r .  With r i s in g  c o s ts  of s c h e m e s ,  the City C ouncil 's  c u r r e n t  
r e n ta l  po lic ie s  had im p lica tio n s  fo r  a su b s tan tia l  in c r e a s e  in the p e rcen tag e  
r a t e s  fo r  ' l o s s e s ' ,  which w ere  in effect the d if fe ren ces  between to ta l 
expenditu re  (including in t e r e s t  and redem ption  c h a rg e s  on loans) and the 
annual incom e f ro m  r e n ta l s .  It was, th e re fo re ,  in th is  context tha t the 
Jo h an n esb u rg  City Council had re fu se d  to em b ark  on i ts  building p ro g ra m m e  
un ti l  the new financia l b a s is  was ag reed  in D ecem b er  1944, w hereby, in 
t e r m s  of the 'N ational Housing F o rm u la ' ,  c e n tra l  governm ent ag reed  to 
in c r e a s e  i ts  subsidy  and lo s s e s  would be a lloca ted  in the ra t io n  of 3:1.
Secondly, the f ig u res  for r e n t  as a p e rc e n ta g e  of cap ita l  invested ,
and as  a p e rcen tag e  on the cap ita l  value of build ings only, a r e  i l lum ina ting
in so fa r  as  they r e f le c t  the tendency to se lf -b a lan ce  the s e p a ra te  'N ative
87Revenue AccounV. F o r  A frican  w o rk e rs  in the township of O rlando,
86. See Table 2 .7 ,  fo r  in c r e a s e s  in ten d er  p r ic e s  p e r  sq u a re  foot
co m p ared  with p r e - w a r  le v e ls .
87. See above, p .  63.
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Table 2. 6 Jo hannesbu rg  City Council, C o m p ar iso n  of p r e -w a r  
'S u b -eco n o m ic1 Housing Schem es
R a c i a l  C a t e g o r y /  
T o w n s h i p
R e n t  a s  % of  
C a p i t a l  I n v e s t .
R ent a s  % of 
C apita l on 
Buildings
L o ss  to JCC as 
% on Capital 
Invested  (Total)
White
j t
Jan  H ofm ey^r 4 ,52  5 ,1 4  4,51
M au rice  F r e e m a n  3, 06 4, 88 4, 09
P o in e e r  4 ,17  5 ,00  4 ,51
'C o lou red '
N oordgesig  (Orlando) 4 ,79  5 ,45  3 ,92
A frican
Orlando 7 ,32  8 ,45 3,26
S o u rc e : JCC M in u te s , 27 /6 /1 9 4 4 , pp. 545-6, T ab les  I & II.
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r e n t  as a p e rc e n ta g e  of to ta l cap ita l ,  and cap ita l  on build ings only, was 3 p e r  
cen t h ig h e r  than in o th e r  m un ic ipa l housing s c h e m e s .  C le a r ly ,  th is  was in
p a r t  a function of the low leve l of cap ita l  expenditu re  as co m p ared  to
88that for o th e r  r a c i a l  c a te g o r ie s .  But the im p lica tio n s  a r e  im p o rtan t  
fo r  the following re a so n :  any po licy  fo r  reduc ing  the co s t  of housing 
fo r  A frican  w o rk e rs ,  a ssu m in g  the wage re la t io n  and r e n ta l s  re m a in e d  
constan t,  would have the effect of in c re a s in g  the p e rc e n ta g e  of r e n t  to 
c a p i ta l  expended, th e re b y  red u c in g  the ’l o s s ’ to the City Council and, 
concom itan tly , the subsidy  f ro m  c e n t r a l  governm ent.
The d e te rm in a tio n  of r e n ta ls  was based  on two m ain  f a c to rs ,
acco rd in g  to the N on-E uropean  A ffa irs  C om m ittee : nthe f inanc ia l lo ss
the Council /w a s j  able to b e a r  on the to ta l co s t  of the sch em e , and the
89co s t  of the h o u s e s 1'. By June , 1945, the City Council had defined
i ts  po licy  fo r  housing  the ' lab o u r  r e q u i r e m e n t s ’ of Jo h an n esb u rg  in
re la t io n  to these  two fa c to r s .  The ' lo s s  was to be l im ite d  to 1 f  p e r
cent and the "only line of approach  to the p ro b le m  th e re fo re  a p p ea rs
one of red u c in g  the co s t  of the h o u s e s " .  The c o s t  of housing  (excluding
the c o s t  of s e rv ic e d  land and finance ch a rg es)  depended on: the n u m b er
and s ize  of ro o m s  c o m p r is in g  the dwelling; the am e n it ie s  p rov ided , the
g e n e ra l  f in ish , and the co s t  and ava ilab ili ty  of m a te r ia l s  and labour
re q u ire d  in the e re c t io n  of the house .  In i ts  'u rg e n c y  r e p o r t '  to Council
in June 1945, the N on-E uropean  A f fa i r s  C om m ittee  ind ica ted  that, if
e f fo r ts  to red u ce  the c o s ts  of co n s tru c t io n  failed , c o n s id e ra t io n  would be
90given to red u c in g  the s ta n d a rd  of accom m odation  p rov id ed .
88 . F u ll  d e ta i ls  .of s ta n d a rd s ,  c o s ts ,  r e n ta l s ,  loans ,  lo s s e s  e t c . ,  fo r  
a l l  housing  s c h e m e s  undertaken  by the City Council fo r  a l l  r a c ia l  
c a te g o r ie s ,  in the p e r io d  before  1948, a re  re p ro d u c e d  in schedu les  
contained as  A nnexures  to 'R eport  by Special Housing C o m m ittee ',
JCC M inu tes , 2 7 /5 /1 9 4 7 .
89. 'U rgency  R ep o rt  of the N on-E uropean  A ffa irs  C o m m itte e ' ,  JCC M inutes 
26 /6 /1 9 4 5 ,  p. 589, F u ll  d e ta i ls  of c o s ts  of sc h e m e s  a r e  given in 
Table 2 .7 .
90. Ibid.
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Thus, in o rd e r  to l im it  the ' l o s s '  borne by the g e n e ra l  r a t e s
fund on 'su b -e c o n o m ic ' housing  sch em es  for the A frican  w o rk -fo rc e
of Jo h an n esb u rg , and to obviate the n e c e s s i ty  fo r  an in c r e a s e  in
r a t e s ,  the 'm in im um  s ta n d a rd s '  could be fu r th e r  d e p re s s e d .  This
p o ten tia l  fo r  f lex ib le  m in im um  s ta n d a rd s  of accom m odation  was
in h e re n t  in the ideo log ica l concep t of 'na tive housing ' i t s e l f  arrd, as  w ill
be shown, was in c re a s in g ly  r e f le c te d  in s ta te  d is c o u r s e  du r in g  the p e r io d
91of 'na tiona l housing  c r i s i s '  in the im m ed ia te  p o s t -w a r  y e a r s .
This  sec tio n  has  e x a m in e d  the question  of m u n ic ip a l  housing  
finance, and the ex is t in g  b a s is  fo r  subsid isa tion , in the context of the 
sc a le  of the Jo h an n esb u rg  City C ouncil 's  building p ro g ra m m e .  U nder 
conditions of g e n e ra l ise d  housing  sh o rtag e ,  which affec ted  v a r io u s  so c ia l  
c l a s s e s ,  the re la t io n  between ra c ia l ly -d e f in e d  s ta n d a rd s  and c o s ts  of 
p ro v is io n  was highlighted . The fina l sec tion  of th is  c h a p te r  exam ines  
the in te ra c t io n  betw een the City Council and o th e r  b ra n c h e s  of the s ta te  
in the p ro c e s s  of im plem enta tion  of Jo h a n n e sb u rg ’s p o s t - w a r  building 
p r o g ra m m e .
2 .3  Jo h a n n e sb u rg 's  P o s t -W a r  Building P ro g ra m m e :  C o n s tra in ts  on 
Im p lem en ta tion_________________________________________________
The s ta te  had responded  to the so c ia l  dem and fo r  housing, which 
em anated  f ro m  v a r io u s  so c ia l  c la s s e s ,  with the announcem ent of the 'N ationa l 
Housing Schem e' in M arch  1944; the appoin tm ent in Ju ly  1944 of the 
N ational H ousing and P lann ing  C om m ission  to co o rd in a te  the schem e;
,92
a re v is e d  b a s is  fo r  su b s id isa tio n  in t e rm s  of the 'n a tio n a l  housing  fo rm u la  ; 
and the in troduc tion , in A p r i l  1945, of the H ousing (E m erg en cy  P o w e rs )
Bill which, am ongst wide p o w ers  given to the s ta te ,  included the a u th o r i ­
sa tion  of the N ational H ousing  and P lann ing  C o m m iss io n  to under tak e  
co n s tru c tio n  of housing  i tse lf ,  "w here  loca l  au th o r it ie s  w ere  unable or
91. The ro le  of the r e s e a r c h  ap p a ra tu s  of the s ta te  in developing 
m in im u m  s ta n d a rd s  of accom m odation , sp e c if ic a l ly  fo r  'na tive 
hous ing ',  w ill be exam ined in c h a p te r  fou r.
92. See above, p. 80.
.1V i» 93 o r  unw illing .
86
The m odifica tion  of the ex is t in g  s t ru c tu re  of s ta te  housing
a p p a ra tu s  was p a ra l le d  a t the lo ca l  level, when, in Ju ly  1945, a
Special Housing C om m ittee ,  ''which could co n cen tra te  i ts  e f fo r ts
e n t i re ly  on housing" , w as -e s tab lish ed  within the Jo h an n esb u rg  City
Council. P e rh a p s  the m o s t  s ign if ican t m odifica tion  was tha t the
se p a ra te  p ro c e d u re s  with r e g a rd  to the in itia tion  of housing  sch em es
( re s t in g  with the P ublic  H ealth  C om m ittee  in the c a se  of housing  for
whites and with the N on-E uropean  A ffa irs  C om m ittee  in the c a se  of-
A frican s  and o th e r  'n o n -E u ro p ean ' r a c ia l  c a te g o r ie s )  w ere  am algam ated
94u n d er  the c o n tro l  of the Special Housing C om m ittee .  Loans fo r  a l l  
housing  sc h e m e s  in it ia ted  by the Special Housing CommitteeW ere applied 
fo r  as  'na tiona l housing  lo a n s ' ,  and had to be approved  by the N ational 
Housing and P lann ing  C o m m iss io n  in  the f i r s t  in s ta n c e .  When funds 
had been a lloca ted , and the housing  schem e th e reb y  'sp o n so re d ' by the 
C om m ission , the next s tage  in the p r o c e s s  of im p lem en ta tion  was the 
se c u r in g  of suffic ien t building m a te r ia l s  to c a r r y  out the c o n tra c t .  
M a te r ia ls ,  which w ere  in sh o r t  supply as  a r e s u l t  of the w ar ,  w ere  u n d er  
s ta te  con tro l.
93. S ta tem ent by the M in is te r  of W elfare  and D em ob ilisa tion  (H.G. 
L a w ren ce )  in the Senate, quoted in D aily  D isp a tc h , 5 /4 /1 9 4 5 .  F o r  
r e p o r t s  on D ebates  in House of A ssem b ly  see  Rand D aily  M ail , 
23 /4 /1945 ; S tar.  2 3 /4 /1945 ; ib id . 3 0 /4 /1 9 4 5 . The m e a s u re s  included 
u n d er  the B ill em pow ered  the governm ent to m ake e m e rg e n c y  r e ­
gulations fo r  the ex p ro p ria t io n  of land; the l im ita tio n  of p ro f i ts  of 
c o n t r a c to rs  and on m a te r ia ls  and land t ra n sa c t io n s ;  and fo r the 
c o n tro l  of lab o u r .  These  a sp e c ts  will be d isc u s se d  in ch a p te r  3.
94. It was subsequen tly  the Special Housing C om m ittee  which had 
negotia ted  with c e n t r a l  governm ent and sq u a t te r  le a d e r s  in M arch  
1946 fo r  a s e t t le m e n t  of the conflic t.  See above, p. 72, The fo rm atio n  
of the C om m ittee ,  based  on p ro p o sa ls  f ro m  the L abour  P a r ty  Group, 
was supported  by m o s t  ira tepayer and n o n -L ab o u r  co u n c il lo rs ,  S ta r ,  
5 /6 /1 9 4 5 .  Before the e s ta b lish m e n t  of the Special Housing C om m ittee ,  
s c h em es  w ere  in it ia ted  by e i th e r  the head of D e p a r tm e n t o r  C om m ittee
co n cern ed . The City E n g in ee r  consulted  the d e p a r tm e n ts  on the 
design  of accom m odation  and ca lled  fo r  te n d e rs  u n le ss  the c o n tra c ts  
w ere  c a r r i e d  out d e p a r tm e n ta l ly .  On com ple tion , the h ouses  w ere  
handed over  and the sch em es  'm anaged ' by the d e p a r tm e n t .  The 
Special Housing C om m ittee , as  appointed in Ju ly  1945, c o m p r ise d  
the C hairm en  of the P ublic  Health, N o n-E uropean  A ffa irs ,  and W orks 
C o m m ittees  and 4 m e m b e rs  appointed by Council. F o r  m em o ran d u m  
subm itted  by C ouncillor  C Legum  and r e so lu t io n s  adopted, see  JCC 
M in u tes , 2 4 /7 /1 9 4 5 ,  pp. 657-8,
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The f ina l  sec tion  of th is  c h a p te r  exam ines  the a t tem p ts  by the
Jo h an n esb u rg  City Council to im p lem en t i ts  p o s t -w a r  build ing p ro g ra m m e
through the o p era tio n s  of i ts  Special Housing C om m itt  ee . F ocusing
on the in te r r e la t io n s  between and within d iffe ren t lev e ls  of the s ta te
involved with the p ro v is io n  of r e s o u r c e s  fo r  housing  - th e  N ational
Housing and P lann ing  C om m ission , Building C on tro l and Jo h a n n e sb u rg 's
Special Housing C o m m ittee -  th is  an a ly s is  in d ica tes  som e of the so c ia l
p r o c e s s e s  involved in po licy  im plem en ta tion  and i l lu s t r a t e s  som e of the
com plexity , and the v a r ie ty  of in te r e s t s ,  re f le c te d  in po licy  ou tcom es.
It is  n e c e s s a r y  a t  the o u tse t  to c la r i fy  the r e la t io n sh ip s  and o rg an isa t io n a l
s t ru c tu re  of the two c e n t r a l  s ta te  hou s in g -re la ted  bod ies ,  the N ational
95H ousing and P lan n in g  C om m ission  and Building C ontro l.
The N ational H ousing and P lann ing  C o m m iss io n  was appointed
96in Ju ly 'an d  'functioning ' by August 1944. The C o m m iss io n  was in i t ia l ly  
a co -o rd in a t in g  body, dependent on lo ca l  a u th o r it ie s  fo r  the execution of 
'na tiona l housing  s c h e m e s '  fo r  which it had approved e i th e r  econom ic 
o r  sub -econom ic  funds. The ex tension  of i ts  executive  functions u n d er  
the Housing (E m erg en cy  P o w e rs )  Act, No. 45 of 1945 m ean t  tha t the 
C o m m iss io n  could under tak e  building p ro je c ts  i tse lf ;  but, w hether through 
its  own o r  m un ic ipa l  ag en c ie s ,  the N ational Housing and P lann ing  
C om m ission  was one of s e v e ra l  con tenders  fo r  a l loca tions  of building 
r e s o u r c e s ,  com peting  with in d u s try ,  co m m e rc e  and o ther  governm ent 
d e p a r tm e n ts .  C on tro l over  building m a te r ia ls  had been in s t i tu ted  by the 
s ta te  d u r in g  1942 to e n su re  supp lies  fo r  the D e p a r tm e n t  of D efence.
When defence build ing c e a se d  a t the end of 1943, c la im s  on s c a rc e
95. All in fo rm ation  on 'B uild ing C ontro l ' is  b ased  on the r e c o rd s  of 
the C o n tro l le r  of Building M a te r ia ls ,  D e p a r tm e n t  of C o m m erce  
and In d u s t r ie s ,  in G overnm ent A rch iv es ,  P r e to r i a ,  CBM S e r ie s .
96. The m e m b e r s  of the N ational Housing and P lan n in g  C om m ission  
appointed in Ju ly  1944 w ere: C hairm an , M ajo r  W. B rin ton(form er 
m a y o r  Cape Town); D ire c to r  of Housing, D r .  E . J .  H am lin  (City 
E n g in ee r  Johannesburg); Capt. S. H.Kemp (m e m b e r  of N ational 
H ealth  Serv ice  Com m ission); M .G.Nicolson (Hon. Sec. United 
M unicipal Executive); G. O.Owen (Sec. A sso c ia tio n  of D iv is ional 
Councils  of the Cape); G .R .Savage (legal r e p .  res igned );  B rig .  Sir 
E dw ard  Thorton  ( fo rm e r  m e m b e r  C e n tra l  Housing Board); E . L .  
E l le n b e rg e r ;  Col. J . C .  Holdgate (Deputy Building C on tro lle r) ;
F . J .  du Toit (Sec. fo r  C o m m erce  and In d u s tr ie s ) .  M ajo r  J . C .  
Collings b ecam e  D ir e c to r  of Housing when D r .  H am lin  r e su m e d  his 
pos ition  with the City Council of Jo h an n esb u rg  in J a n u a ry  1945.
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r e s o u r c e s  continued to be m ade by the Public  W orks, Railw ays,
Roads and I r r ig a t io n  D e p a r tm e n ts ,  and the p r iv a te  s e c to r .  Building
Contro l, u n d er  the D ep a r tm en t of C om m erce  and In d u s t r ie s ,  was
re p re s e n te d  in P a r l i a m e n t  through the Cabinet Build ing C om m ittee
(com posed of the M in is te rs  of Econom ic D evelopm ent, P u b lic  W orks,
H ealth  and L abour) ,  which was re sp o n s ib le  fo r  final ap p ro v a l of ta rg e t
a lloca tions  of build ing m a te r ia l s  to p r iv a te  and public s e c to r  p ro je c ts .
An E xecu tive  C om m ittee  (com p rised  of offic ials  f ro m  Building Contro l,
the N ational H ousing and P lann ing  C om m ission  and the Com m odity
Supply D ivision of the D ep a r tm en t  of C om m erce  and In d u s tr ie s ) ,  adv ised
the Cabinet Building C om m ittee  on the o v e ra l l  r a te  of p e r m i t  is su e  for
ta rg e t  a lloca tions  which w ere  then approved in P a r l i a m e n t .  T h e re a f te r ,
building p e rm its  au th o r is in g  the a llocation  of m a te r ia l s  to approved
97p ro je c ts  w ere  is su e d  by the Deputy Building C on tro lle r.
In theo ry , the N ational H ousing and P lann ing  C o m m iss io n , th rough 
i ts  r e p re s e n ta t io n  on the E xecu tive  C om m ittee , was in a pos ition  to 
influence o r  d e te rm in e  the o v e ra l l  r a te  of p e rm it  a lloca tion  and the 
d ire c t io n  of m a te r ia l  supp lies  to spec ific  'p r io r i ty '  p r o je c t s .  In p ra c t ic e  
how ever, as the following ana ly s is  of the ac tua l o p e ra t io n s  of Building 
C ontro l du r in g  the ' c r i s i s '  r e v e a ls ,  the a llocation  of r e s o u r c e s  to v a r io u s  
c a te g o r ie s  of housing  (as approved a t Cabinet lev e l  and gran ted  by Deputy 
Building C o n tro l le r)  i l lu s t r a te s  how 'p r io r i t i e s '  w ere  in fac t defined by 
the s ta te .  Table 2 .8  shows the value of p e rm its  g ran ted  und er  Building 
C on tro l to housing  p ro je c ts  in a l l  c a te g o r ie s  in 1944-45. It c o m p a re s  
the e s t im a te d  approved ' t a r g e t s '  with the value of p e r m i t s  ac tua lly  
g ran ted  in 1945-46, and gives the p e rcen tag e  of housing  expenditu re  in 
each c a teg o ry .  Some im p o rta n t  fa c to rs  e m e rg e .
97. M em orandum  'C o-o rd in a tio n  with Building C o n tro l1 by G . L . F .
Borckenhagen, C o n tro l le r  of Building M a te r ia ls  to Acting
S e c re ta ry  fo r C o m m erce  and In d u s tr ie s ,  2 /1 0 /1 9 4 6 ,  Govt.
A rch iv es ,  CBM 75/16 .
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D uring  1944-45, p e rm its  fo r  building m a te r ia l s  to a to ta l value 
of £27 m illion  w ere  issu ed  na tiona lly  through Building C on tro l.  Of th is ,  
p e r m i t s  fo r  housing  r e p re s e n te d  61 p e r  cent o r  a lm o s t  £16, 5 m illion; • 
the balance was g ran ted  to in d u s t r i e s ,  c o m m e rc ia l  institu tions,gov-
98e rn m e n t  and m u n ic ip a l  and public u til i ty  undertak ings  excluding housing.
It w ill be r e c a l le d  that, u n d e r  the 'na tiona l housing  p r o g ra m m e ',  £8
99m illion  had been e a rm a rk e d  for 1944-45; and, on th is  b a s is ,  the
Jo h an n esb u rg  C ity  C ouncil 's  p ro g ra m m e  fo r  £1, 749, 750 had been subm itted
to the N ational Housing and P lann ing  C om m ission . The f i r s t 'p o in t  to be
noted f ro m  Table 2. 8 is  that the £8 m illion  'n a tio n a l  hous ing  p ro g ra m m e '
re f le c te d  an expend itu re  of l i t t le  over  £1, 5 m illion . A g reem en t on the
te r m s  of f inancing betw een c e n t ra l  and loca l  a u th o r i t ie s  had been re a c h e d
only in D e c e m b e r  1944 and, p a r t ly  fo r  th is  r e a so n ,  lo c a l  a u th o r it ie s  had
delayed s ta r t in g  th e i r  p r o g ra m m e s .  Johannesburg , how ever, a t June
1944, had a l re a d y  rec e iv e d  te n d e rs  fo r  2, 350 houses  at O rlando Township
and was in a pos ition  to u t i l ise  r e s o u r c e s  to a value of o v er  £1, 3 m illion
on th is  p ro je c t .  F u r th e r m o r e ,  the n u m b er  of h ouses  in i ts  building
p ro g ra m m e  could be in c re a s e d  if  m a te r ia ls  and lab o u r  w ere  ava ilab le .
But, although the Orlando p ro je c t  was r e f e r r e d  to as  a 'na tiona l housing
101sc h em e ' in offic ial d is c o u r s e ,  the r e c o rd s  of the C o n tro l le r  of Building
98. This a n a ly s is  d ea ls  only with the issu e  of p e r m i t s  to housing 
c a te g o r ie s .  F o r  full d e ta i ls  see  'Schedule of P e r m i t s  is su ed  by 
Build ing C o n tro l ',  11 /9 /1946 , and 'S upp lem en ta ry  R e p o r t  of the 
Special Housing C o m m ittee ',  13 /9 /1946  (Ref. S A /H .L -2 3 /9 /4 6 ) ,  
enc l .  in City of Johannesbu rg , Town C le rk 's  D ept, to C o n tro l le r  
of Building M a te r ia ls ,  30 /9 /1946  (Ref, 2 7 /5 ) .  Govt. A rch iv es ,
CBM 75 /15 . See a lso ,  'S upp lem entary  R e p o r t  of Special Housing 
C o m m ittee ',  JCC M inu tes , 2 4 /9 /1 9 4 6 , pp. 1195-8.
99. See above, p. 78 . This was the s ta ted  in ten tion , "even if th is
involves a v e ry  s e r io u s  c u r ta i lm e n t  of p r iv a te  p r o je c t s " .  C irc u la r ,
2 /6 /1 9 4 4 ,  C e n tra l  Housing Board to a ll  L o c a l  A u tho rit ies ,  Item(4), 
JCC M inutes  27 /6 /1944 , p. 548.
100. 'U rgency  R ep o rt  of Special C om m ittee  r e  P o s t -W a r  D evelopm ent, 
E s ta b l ish m e n t  of In d u s tr ie s  E t c . 1, JCC M in u te s , 2 7 /6 /1 9 4 4 ,  p . 549.
101. See fo r  exam ple , 'U rgency  R eport of N o n-E uropean  A ffa irs  C o m m itte ',  
JCC M in u te s ,  2 9 /6 /1 9 4 5 ,  pp. 585-9; 'R e p o r t  of Special Housing 
C o m m itte e ' ,  JCC M inutes , 23 /10 /1945 , pp. 984-5; 2 6 /3 /1 9 4 6 ,
pp. 365-70; 30 /4 /1946 , pp. 490-6; 25 /6 /1 9 4 6 , pp. 734-40.
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M a te r ia ls  re f le c te d  a s e p a ra te  ca teg o ry , 'N ative H ousing ',  to which
had been g ran ted  le s s  than 1 p e r  cen t of the to ta l value of housing
p e r m i t s .  N ationally , only £150, 000 of m a te r ia l s  had been a lloca ted
sp ec if ica l ly  to housing  p ro je c ts  fo r  A frican  w o rk e rs ,  while Jo h an n esb u rg
102alone had re q u i re d  £1, 3 m illion  fo r  O rlando.
The value of p e rm its  g ran ted  to housing  in 1945-46 in c re a se d
103to n e a r ly  70 p e r  cen t of the to ta l  value of p e rm its  i s s u e d .  But, 
the p e r m i t s  ac tu a lly  g ran ted  to each  housing c a te g o ry  b o re  li t t le  
re la t io n  to the ta rg e t  am ounts  which had been approved  by the Cabinet 
B uild ing  C o m m ittee .  F o r  in s tan ce , p e rm its  g ran ted  fo r  houses  and 
f la ts  fo r  e x -v o lu n te e rs  w ere  ap p ro x im a te ly  50 p e r  cen t above the am ount 
approved  fo r  1945-46; in d u s t r ia l  co n ce rn s  re c e iv e d  p e r m i t s  fo r  70 p e r  
cent m o re  than the approved  allocation; and, both sp ecu la tiv e  and ow ner-  
occupied housing  obtained 40 p e r  cen t m o re  than the approved  am ount.
Yet, the N ational H ousing and P lann ing  C o m m iss io n  u t i l i s e d  only 46 p e r  
cent of the £3, 5 m illion  approved  as i ts  ta rg e t  fo r  the im p lem en ta tion  of 
s c h em es  d i re c t ly  by the C o m m iss io n . Of the token am ount approved fo r  
'N ative H ousing1 -and  th is  i s  the context of the 's q u a t te r  m o v em en ts '
which had o r ig in a ted  in Jo h an n esb u rg  in e a r ly  1944 and e sc a la te d  o v er  • 
this p e r io d  focusing  a tten tion  on housing  conditions on the W itw a te rs ra n d -  
p e rm its  to the value of 1, 49 p e r  cent of to ta l housing  expend itu re  w ere  
g ran ted .
102. Of c o u rse ,  m a te r ia l s  had been a lloca ted  to p ro je c ts  which, in ­
d ire c t ly ,  p rov ided  som e accom m odation  fo r  A frican  w o rk e r s .  T hese
w ere  not r e f le c te d  s e p a ra te ly  in the r e tu rn s  but, as pointed out by 
the c o n tro l le r  of Building M a te r ia ls ,  11 outbuildings to p r iv a te  housing  
prov ide  native  housing, the Gold M ining In d u s try  and o th e r  in d u s t r ie s  
e r e c t  native  c o m p o u n d s . . .  ,f. L e t te r  headed  'Build ing  M a te r ia ls  fo r  
Native H o u se s ' ,  f ro m  C o n tro l le r  of Building M a te r ia l s  (Borckenhagen) 
to C om m odity  Supply D ivision, Dept. C o m m e rc e  and In d u s tr ie s ,  
10 /4 /1948  (Ref. C L F B /JC ) .  Govt. A rch iv es ,  CBM 75/15 .
103. 'Schedule of P e r m i t s  is su ed  by Building C o n tro l ' ,  11 /9 /1946 , 
enc l.  City of Jo h an n esb u rg , Town C le rk 's  D ept, to C o n tro l le r  of 
Building M a te r ia ls ,  30 /9 /1946  (Ref. 27 /5 ). Govt. A rch iv es ,
CBM 75/15 ,
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With r e g a rd  to the question  of supply of m a te r ia l s  to the
O rlando c o n tra c t ,  a t  a m ee ting  in August 1944 betw een offic ia ls
fro m  the City Council, the c o n t ra c to rs  (Sayle & Son) and Building
C ontro l,  the Deputy Building C o n tro l le r  ind icated  that p e rm its
would be i s su e d  fo r  a l im ited  n u m b er  of houses  each  q u a r t e r ,  but
" re s e r v e d  the r ig h t  of fu r th e r  red u c tio n s  or even can ce lla t io n  of a
portion  of the c o n tra c t  should na tiona l housing s c h e m e s  n e c e s s i ta te  
104such ac tion" .  This ’r ig h t ’ was app aren tly  e x e rc is e d ,  fo r ,  in fact,
by M arch  1949, only 802 houses  in the O rlando ’n a tio n a l housing '
105sch em e  had been com ple ted  and the c o n tra c t  was t e r m i n a t e d .
Indeed, the p r o g r e s s  on s e v e ra l  o ther  housing  s c h e m e s ,  in it ia ted  
by the Special H ousing C om m ittee  during  this p e r io d ,  w as c o n s tra in ed  
by the loan applica tion  p ro c e d u re  i ts e l f .  T h e re  a re  s e v e ra l  in s tan ce s  
w here  loans w ere  not approved by the N ational Housing and P lann ing  
C o m m iss io n  and app lica tions  w ere  r e f e r r e d  back to the Jo h an n esb u rg  
C ity Council by the D ir e c to r  of Housing, "owing to the high c o s t  of the 
s c h e m e s" .
A p art  f ro m  the conventional c o n tra c ts  e n te re d  into by the City 
Council and s e v e ra l  building c o n t ra c to rs ,  how ever, and in an e ffo rt to 
red u ce  c o s ts  and to find su itab le  a l te rn a t iv e s  to m a te r ia l s  in s h o r t  supply,
104. Col. H oldgate , Deputy Building C o n tro l le r ,  quoted in JCC M inutes, 
24 /1 1 /1 9 4 4 , p . 971.
105. 'R e p o r t  of Special H ousing C o m m ittee ',  JCC M inu tes . 31 /3 /1949 , 
p. 319. P r o g r e s s  on the Orlando co n tra c t  had been  affected  both 
by lack  of m a te r ia l s  and d ispu tes  between build ing a r t i s a n s  and 
the c o n tra c to r ,  Sayle & Son* This is  d isc u s se d  in ch a p te r  3.
106. See fo r  exam ple , L e t te r s  f ro m  the D ir e c to r  of H ousing  to the 
City Council dea ling  with: '100 houses  at C o ro n a tio n v il le ',  
17 /10 /1945  (not approved); '111 houses  at P im v il le ,  5 /10 /1945  
(not approved, r e f e r r e d  back); ’Cost of s e rv ic e s  at Orlando W e s t’ 
8 /11 /1945  (referr .ed  back fo r  cos t  redu c tio n s  and re su b m itted ) ,
in Schedule 'O utstanding  Loans fo r  N ational H ousing for N a tiv e s ',  
JCC M in u tes , 2 4 /9 /1 9 4 6 ,  pp. 1193-4.
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a sum  of £10, 000 had been voted by Council in Ju ly  1944, " fo r  the
p u rp o se s  of p e rm it t in g  ex p e r im e n ts  to be c a r r i e d  out in v a r io u s
107types of housing  su itab le  fo r  n o n -E u ro p e a n s" .  V a rio u s  types
of p re - f a b r ic a t io n  and o th e r  building m ethods, u s in g  m a te r ia ls
such as so il ,  coke and cem en t fo r  b r ic k s  and b locks, w ere  t r ie d  and,
by May 1946, the Special Housing C om m ittee  favoured  the p r in c ip le  of
m a s s  co n s tru c t io n  of p r e - c a s t  co n c re te  housing. P ro p o s a ls  fo r  the
d e p a r tm e n ta l  m a s s  co n s tru c t io n  of 1, 700 'b locks ' u s in g  the so -c a l le d
"C re tew e ld "  sy s te m  w ere  adopted by Council a t i ts  m e e tin g  on 28 May 
1081946. This type of co n s tru c t io n  u t i l ise d  su b s ta n t ia l  quan ti t ies  of 
cem en t but, s ince  the a lloca tion  of cem en t to Jo h an n esb u rg  a t th is  
tim e was only 40 p e r  cen t of i ts  p r e - w a r  a llocation , the City  Council 
m ade re p re s e n ta t io n s  fo r  an in c re a se d  supply. A rguing  tha t p roduction  
co s ts  would in c r e a s e  with inadequate  o r  i r r e g u la r  supp lies  -the g r e a te r  
p a r t  of which would fa l l  to the governm ent u n d e r  the ex is t in g  financia l 
fo rm u la -  the C ity  Council em p h as ised  that i t  was p r e p a re d  to d iv e r t  
m a te r ia l s  f ro m  ca p i ta l  w orks  to the p roposed  d e p a r tm e n ta l  p ro g ra m m e .  
A pproval "in  p r in c ip le "  was s e c u re d  f ro m  the N ational Housing and 
P lann ing  C o m m iss io n .  But the Cabinet S u b -C o m m ittee  on Building 
M a te r ia ls ,  "in  a com plete  r e v e r s a l  of r e c e n t  po licy" ,  ru le d  tha t p r e - c a s t  
building m ethods should be approved only w here no a l te rn a t iv e  co n s tru c tio n  
was p o ss ib le ,  b ecau se ,  acco rd in g  to the C o n tro l le r  of Building M a te r ia ls ,  
"the d iv e rs io n  of cem en t to types of building which did not em ploy a r t i s a n s
107. JCC M in u te s , 25 /7 /1 9 4 4 , p. 565. The deve lopm en t of the r e s e a r c h  
ap p a ra tu s  of the s ta te ,  with the e s ta b l ish m e n t  of the Council fo r  
Scientific and In d u s tr ia l  R e s e a rc h  and, u n d e r  i ts  au sp ic es ,  the 
N ational Building R e se a rc h  Institu te , w ill be exam ined  in su b ­
sequent c h a p te r s .
108. The p ro p o sa ls  w ere  for 1, 700 blocks of 8 ro o m s  each to p rov ide 
accom m odation  for 6, 800 fa m il ie s .  M em orandum  subm itted  to the 
N ational Housing and P lann ing  C om m ission  by a Deputation f ro m  
the City Council of Jo h an n esb u rg  on 15 /5 /1946 , JCC M inutes, 
28 /5 /1 9 4 6 , pp. 626-31.
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109m ight d is ru p t  the in d u s try " .
In N ovem ber  1946, the City  C ouncil 's  app lication  fo r  m a te r ia l s  
fo r  the 1, 700 'b lo ck s ' was s t i l l  being debated in the Cabinet Sub-C om m ittee  
on Building M a te r ia l s .  The M in is te r  of Pub lic  W orks a rg u ed  tha t the 
schem e should not be p ro ceed ed  with "as  the sh o rtag e  of cem en t and 
s te e l  was such  tha t i t  could not be d iv e r ted  without s e r io u s ly  r e ta rd in g  
G overnm en ta l  and p r iv a te  building sch em es  throughout the N o r th e rn  
a r e a " .  A nother line in the M in is te r 's  a rg u m en t s t r e s s e d  the "influence 
which add itional accom m odation  would have on the influx of na tives
109. C o n tro l le r  of Building M a te r ia ls  (Borckenhagen), M inutes of
M eeting, Cabinet S ub-C om m ittee  on Building M a te r ia l s ,  2 7 /6 /1 9 4 6 ,  
p. 2. Govt. A rch iv es ,  CBM S e r ie s .  The c o r re sp o n d e n c e  in r e g a rd  
to the City C ouncil 's  p ro p o sa ls  r e f le c ts  the m u lt ip l ic i ty  of governm ent 
d e p a r tm e n ts  involved in the p ro c e s s  of im p lem en ta t io n .  The 
following l e t t e r s  r e f e r :  P r iv a te  S e c re ta ry  to the M in is te r  of H ealth  
to the Town C le rk ,  2 9 /5 /1 9 4 6 ,  r e p o r t s  on d ec is io n  at Cabinet Sub- 
C om m ittee  m ee tin g  tha t " e v e ry  endeavour would be m ade to e n su re  
th a t  the n e c e s s a r y  m a te r ia ls  a re  ava ilab le" ; D i r e c to r  of Housing, 
N ational Housing and P lann ing  C om m ission , to Town C lerk , 7 /6 /1 9 4 6 ,  
h as  "asked  the C o n tro l le r  of Building M a te r ia ls  to r e g a rd  th is  as 
the h ig h es t  p r io r i ty " ;  C o n tro l le r  of Building M a te r ia ls  to the City 
E n g in e e r ,  6 /6 /1 9 4 6 ,  ask ing  fo r  "de ta iled  in fo rm ation  r e g a rd in g  your 
re q u i re m e n ts " ;  Town C le rk  to C o n tro l le r  of Building M a te r ia ls ,  
1 1 /6 /1 9 4 6 , enc losed  schedule of r e q u ire m e n ts ,  which had been 
fo rw ard ed  to D ir e c to r  of Housing 2 2 /5 /1 9 4 6 .  U rged  that " p re s e n t  
and fu tu re  c o n tra c ts  fo r  N on-E uropean  housing  should be given 
u tm o s t  p o ss ib le  p r io r i ty " ;  Town C le rk  to S e c re ta ry  fo r  C o m m erce  and 
In d u s t r ie s ,  1 1 /6 /1 9 4 6 ,  enc losed  Schedule of C ouncil 's  r e q u ire m e n ts ;  
C o n tro l le r  of Building M a te r ia ls  to the D ire c to r  of Housing, 10 /6 /1946  
(copy to City  E n g in ee r) ,  re q u ir in g  in fo rm ation  to enable re g u la r  
d e l iv e r ie s  over  the p e r io d  1 /7 /1946  to 30 /6 /1947 ; C o n tro l le r  of 
Building M a te r ia ls  to D ire c to r  of Housing, 1 0 /6 /1946  (copy to 
C ity E n g in ee r) ,  poin ting  out " re q u ire m e n ts  fo r  cem en t a re  heavy", 
r e f e r s  to C abinet S ub-C om m ittee  m ee tih g  su g g es tio n " .  .C o m m iss io n  
should only sp o n so r  the u se  of co n cre te  w alling  fo r  houses  w here no 
a l te rn a t iv e  co n s tru c tio n  is  p o ss ib le" ;  C o n tro l le r  of Building 
M a te r ia ls  to Town C lerk ,  14 /6 /1946 , suggested  that c o n tra c ts  which 
had a l re a d y  been le t  would re c e iv e  m a te r ia l s ,  but "in r e g a rd  to 
your fu ture  p lans  i t  w ill be n e c e s s a r y  fo r  me to consu lt  with the 
Cabinet Building C om m ittee  in r e g a rd  to ques tions  of p r io r i ty " ;  
te le g ra m ,  Special H ousing C om m ittee  to M in is te r  of Health ,
14 /6 /1946  (copies to C o n tro l le r  of Building M a te r ia ls  and D ire c to r  
of Housing), re q u e s t in g  conference  to decide on "na tiona l p r io r i t i e s " .  
This co r re sp o n d e n c e  is  contained in 'U rg en cy  R ep o rt  of Special 
Housing C o m m itte e ' ,  JCC M inutes, 2 5 /6 /1 9 4 6 ,  pp. 754-6.
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into the Jo h an n esb u rg  a r e a " . " ^ ^  F ina lly ,the  "d isa g re e m e n t  between
housing  au th o r it ie s  and Building C ontro l"  was r e f e r r e d  to Cabinet lev e l
fo r a dec is ion  w here ,  a t a m ee tin g  in D ecem b er  1946, the Executive
C om m ittee  of the Cabinet Building C om m ittee  ag re e d  to p ro v is io n a l
111approva l fo r  one ha lf  of the sc h e m e .  Thus, the Specia l Housing 
C om m ittee  of the Jo h an n esb u rg  City Council could c la im  that, in addition 
to the low p e rc e n ta g e  of ta rg e t  a lloca tions  ac tu a lly  approved  by the 
Cabinet Building C om m ittee ,
. .  .w e  have re p e a te d ly  m ade u rg e n t  re p re s e n ta t io n s  fo r  the 
a lloca tion  to th is  Council of g r e a te r  supplies  of building 
m a te r ia l s  to enable us  to r e a l i s e  native housing  p la n s .  ^
T hese  r e p re s e n ta t io n s  have, how ever, been of no avail .
In fac t,  betw een 1940 and M arch  1947, the Jo h an n esb u rg  City
Council had p laced  c o n tra c ts  fo r  the co n s trc t io n  of 10, 730 dwellings and
1 h o s te l  with accom m odation  for 3, 857 w o rk e rs .  D uring  th is  p e r io d ,
how ever, it  had been p o ss ib le  to com plete  only the h o s te l  and 1, 848 
113dw ellings. Table 2 ,9  r e f le c ts  the offic ial housing  position  in Jo h a n n e s ­
b u rg  as a t June 1948, A co m p ar iso n  of the ex is t ing  housing  s tock  with the 
n u m b er  of fam il ie s  in need  of housing  shows tha t an in c r e a s e  in fam ily  
housing  of a lm o s t  100 p e r  cent, o r  over 50, 000 h o u ses ,  was re q u ire d  to 
m e e t  the im m ed ia te  sh o r ta g e .
110. M in is te r  of P ub lic  W orks (J. W. M ushet), R ep o rt  on M eeting of 
the Cabinet S ub-C om m ittee  on Building M a te r ia l s ,  18 /11 /1946 , 
p. 2 ,, Govt. A rch iv es ,  CBM S e r ie s .  The M in is te r  of Health 
(D r. G luckm an), however.-, 's tro n g ly  supported  the sch em e ' .
111. C h a irm an  of E xecu tive  of Cabinet Building C om m ittee  (T. Rhodes) 
to the Acting P r im e  M in is te r ,  M in is te rs  of L a b o u r ,  Econom ic 
D evelopm ent, H ealth  and Housing, Pub lic  W orks, 11 /12 /1946 , 
R eport on M eeting  of E xecu tive  C om m ittee  of the Cabinet Build ing 
C om m ittee ,  9 /1 2 /1 9 4 6 .  The suggestion  to approve one half of the 
schem e was m ade  by the D ire c to r  of Housing (M ajor C ollings).
112. 'S upp lem en tary  R eport  of Special Housing C o m m ittee ' (Com m ent on 
Schedule of P e r m i t s  is su e d  by Building Contro l), JCC M inutes, 
24 /9 /1946 , p. 1197.
113. Jo h an n esb u rg  City Council, Annual R eport of the M anager,  N on- 
E uropean  A ffa irs  D e p a r tm e n t, fo r  the p e r io d  D e c e m b e r  1944 to 
June 1948, p. 4, See Table 2 ,7  above, p. 83 fo r  c o n t ra c ts .
114. It should be noted tha t a lm o s t  one th ird  of th is  to ta l  was for r e ­
housing  u n d e r  the City C ouncil 's  's lu m  c le a ra n c e  sc h e m e ' fo r  
Sophiatown, M artinda le  and N ew clare .  See above, p. 56.
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T a b l e  2 . 9  J o h a n n e s b u r g  C i ty  C o u n c i l ,  H o u s in g  S to c k  a n d  D i s t r i b u t i o n  of A f r i c a n  P o p u la t io n ,  a s  a t  Ju n e 1948
A R E A
U r b a n
R o o m s  / D w e l l in g s  
F a m i l i e s :  R eg .
T e n a n t s
F a m i l i e s :  Sub-  
T e n a n t s
T o ta l
F a m i l i e s
T o ta l
F a m i l i e s  f o r  
H o u s in g
P o p u l a t i o n  
e s t .  a t  
J u n e  1948
O r la n d o  E a s t 5, 891 3, 500 9, 391 3, 500 4 6 ,9 5 5
O r la n d o  W e s t  I 1, 478 900 2, 378 900 1 1 ,8 9 0
O r la n d o  W e s t  II 678 150 828 150 4, 140
O r la n d o  S h e l t e r s 4, 034 2, 800 6, 834 6, 834 34, 170
W e s t e r n  N a t iv e  T o w n sh ip 2, 282 1, 048 3, 330 1, 048 16, 650
E a s t e r n  N a t iv e  T o w n sh ip 615 500 1, 115 500 5 , 575
P i m v i l l e 1, 262 3, 000 4, 262 4 ,2 6 2 21,  315
M o r o k a - J a b a v u 1 1 ,5 0 0 900 1 2 ,4 0 0 1 2 ,4 0 0 6 2 ,0 0 0
S o p h ia to w n - M a r t in d a l e 12 ,2 7 3 1, 067 1 3 ,3 4 0 1 3 ,3 4 0 6 6 ,7 0 0
N e w c la r e 3, 000 200 3, 200 3, 200 1 6 ,0 0 0
M a la y  L o c a t i o n  (P a g e v ie w ) - 830 830 830 4, 150
M u n ic ip a l  H o s t e l s - - - - 12 ,7 1 6
M u n ic ip a l  C o m p o u n d s - - - - 10 ,3 7 2
L ic e n c e d  P r e m i s e s
I n d u s t r i a l  C o m p o u n d s - 9, 658
O t h e r s 2 0 ,7 7 1
D o m e s t i c  S e r v a n t s 7 0 ,0 0 0
M ine L a b o u r e r s 4 1 ,9 6 9
UR B A N A R E A  T O T A L 43, 013 14, 895 5 7 ,9 0 8 4 6 , 9 6 4 4 4 5 ,0 2 6
P e r i  U r b a n
K lip tow n - l r 850 1, 850 1, 850 9 ,2 5 0
J a c k s o n ' s  D r i f t - 600 600 600 3, 000
A l e x a n d r a 1 2 ,0 0 0 3, 000 1 5 ,0 0 0 3, 000 7 5 ,0 0 0
K l ip fo n te in  4 - F e r n d a l e - 256 256 256 1, 280
K e n s in g to n  B 126 - 126 .26 630
A l b e r tv n 8 44 S44 844 844 e, ?20
P e r i - U r b a n  T o ta l 12 ,9 7 0 6, 550 1 8 ,5 2 6 6, 076 9 3 ,3 8 0
T O T A L 5 5 ,9 8 3 21,  445 76, 584 53, 640 5 4 8 ,4 0 6
S o u r c e : J o h a n n e s b u r g  C i ty  C o u n c i l ,  A n n u a l  R e p o r t  of the  M a n a g e r ,  N o n - E u r o p e a n  A f f a i r s  D e p a r t m e n t ,  f o r  the  p e r io d  
D e c e m b e r  1944 to  30 J u n e  1948, p. 3.
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F ro m  the an a ly s is  p re se n te d  above, and in p re c e d in g  sec tio n s ,  
i t  is  ap p a ren t  tha t the o r ig in s  of the housing  sh o r ta g e ,  and the 
Jo h an n esb u rg  City C ouncil’s inab ili ty  to im p lem en t a p ro g ra m m e  fo r  
housing  the 'lab o u r  r e q u i r e m e n t s ’ of the City on the sc a le  re q u ire d ,  
a re  a t tr ib u tab le  in la rg e  p a r t  to two m ain  f a c to rs .  F i r s t ly ,  with the 
p a r t ic u la r  sy s te m  of m un ic ipa l  f inancia l p ra c t ic e s  which had evolved, 
and the tendency tow ards  f inanc ia l  seg reg a tio n  in the m un ic ip a l  accounts  
in p a r t ic u la r ,  the conditions u n d er  which housing  w as financed and 
consum ed becam e  bound up ’id eo lo g ica lly ’ with the ques tion  of su b s id isa t io n .  
With accum ula tive  ’lo s s e s '  re f le c te d ,  and debited,, in the g e n e ra l  r a t e s  
fund, a gap betw een the dem and and the leve l  of p ro v is io n  of housing  
had developed even b efo re  the w a r .  The financ ia l  im p lica tio n s  of the 
housing  de f ic it  in Jo h an n esb u rg  a s su m e d  p ro p o rt io n s  which, acco rd in g  to 
the City Council, ’the r a te p a y e r s  could not re a so n a b ly  be asked  to f a c e ’.
F o r  th is  re a so n ,  and in the context of r i s in g  building c o s ts ,  the Council 
delayed s ta r t in g  its  building p ro g ra m m e  and provoked the c e n t ra l  
au th o r i t ie s  into m odifying ex is t in g  policy  in r e g a rd  to housing  finance.
The second fa c to r  which contribu ted  to the inadequate  p r o g re s s  
in the City C ouncil’s p ro g ra m m e  was c le a r ly  the n a tu re  of the s ta te  
i t s e l f .  While the sh o rtag e  of building m a te r ia ls  would-have co n s tra in ed  
the r a te  of housing  production  in gen era l ,  com peting  in te r e s t s  and 
d iv is ions  -w hich w ere  re f le c te d  in the ac tua l  p r o c e s s  of building r e s o u r c e  
a l lo c a t io n s -  se rv e d  fu r th e r  to co n s tra in  the p r o g r e s s  of specific  p ro je c ts ,  
the sc h e m e s  in O rlando in p a r t i c u la r .  Thus, offic ia ls  in the s ta te 's  
housing  a p p a ra tu s ,  such as  the D ire c to r  of Housing o r  the C o n tro l le r  of 
Building M a te r ia l s ,  defined the question  of build ing p r io r i t ie s ,  in t e rm s  
which suggest  d if fe re n t ia l  a c c e s s  fo r  various  i n t e r e s t s .
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The question  of d is tr ib u tio n  of c o s ts  of su b s id isa t io n  between 
c e n t r a l  and lo ca l  au th o r it ie s  a ro se  because  of the inadequate  wages paid 
to the m a jo r i ty  of A frican  w o rk e rs :  how much of the ca p ita l  expended on 
housing  was re c o v e ra b le  as r e n t ,  over  what period  of t im e and which 
p a r t  of the s ta te  should b e a r  the ' l o s s '?  C lea r ly ,  the question  of how 
the c o s ts  of housing, which in effect d e te rm in e d  the City C ouncil 's  r e n ta l  
po lic ie s  and the d e g re e  of subs id isa tion , w ere  ac tu a lly  a r r iv e d  at, needs  
to  be a d d re s s e d .  D ire c t  c o n tro l  o ver  the co s t  and r a te  of housing 
p roduction  w as, to som e extent, rem o v ed  f ro m  lo c a l  au th o r it ie s  through 
the p ro c e s s  of co n trac tin g , which in troduced  o ther  c la s s - b a s e d  o rg a n is a t ­
ions into the p ro c e s s  of p ro v is io n  of housing a t the le v e l  of p roduction .
The next c h a p te r  th e re fo re  exam ines  these  o rg an isa t io n s  involved in 
the p roduction  of housing  and the content of th e ir  in te r e s t s  in the housing  
ques tion .
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CHAPTER THREE
SOCIAL RELATIONS IN THE PRODUCTION OF HOUSING BEFO RE 1948: 
ORIGINS O F PO LICY  AND THE D EVELOPM ENT O F A DEBATE
The conditions und er  which housing  was financed, and the context within 
which p o l ic ie s ,  r e la t in g  to the ’consum ption ' of housing , w ere  fo rm u la ted  
and im p lem en ted , w ere  exam ined  in the p re c e d in g  c h a p te r .  The question  
of d is tr ib u t io n  of the c o s ts  of su b s id isa tio n  e m erg ed  as  a dom inant them e 
in the re la t io n s  betw een lo ca l  and c e n t r a l  a u th o r i t ie s  in r e g a rd  to the 
p ro v is io n  of housing  fo r the A frican  work fo rce  in u rb a n  a r e a s .  The a im  
of the p r e s e n t  ch a p te r  is  to exam ine the conditions u n d e r  which such 
housing  was p roduced , to identify  v a r io u s  in te re s t s  in the production  of 
housing  and to ana lyse  the re la t io n sh ip s  devolving on the c o s ts  of housing  
p roduction . The focus is  th e re fo re  the so c ia l  context within which p o lic ie s ,  
r e la t in g  to the 'p roduc tion ' of housing, w ere  fo rm u la ted  and im p lem en ted .
By way of an in troduction  to this a n a ly s is ,  the re la t io n sh ip  
between the co s t  of p roduction  of housing, r e n ta ls  fo r  A frican  w o rk e rs  
and subs id isa tion , as  re f le c te d  in s ta te  d isc o u rse  b e fo re  1945, will be 
outlined. This  them e is  im p o r ta n t  and p ro v id es  the o v e ra l l  f ram ew o rk  
to the c h a p te r ,  as  it  su g g es ts  specific  ques tions  co n ce rn in g  the re la t io n s  
of p roduction  of housing  which a re  a d d re s se d  in subsequen t s e c t io n s .
The re la t io n sh ip  betw een the co s t  of housing, r e n ta ls  fo r  A frican  
w o rk e rs  and su b s id isa tio n ,  was e x p re s se d  in som e o ffic ia l d is c o u r s e  in 
te r m s  of the co s t  of lab o u r  contained  in the c o n s tru c t io n  of housing, and 
the m onopolisa tion  of sk illed  w ork by white building a r t i s a n s .  Thus, 
the paym en t of s ta n d a rd  wage r a t e s  fo r  sk illed  w ork - in  p r a c t i c e  confined
1. Why sk illed  work w as, in gen era l ,  the p r e s e r v e  of white w o rk e rs  
has  been ex ten s iv e ly  t re a te d  in ex is ting  l i t e r a tu r e .  See fo r  
exam ple ,  Johnstone , C la s s ,  Race and Gold, fo r  a study of the 
m in ing  industry ;  K aplan, "C lass  Conflict, C ap ita l  A ccum ulation 
and the S ta te" , c h s .  1 and 2 in p a r t ic u la r ;  D av ies ,  Capital, State 
and White L a b o u r , p a r t s  I and II; and O 'M eara ,  V o lk sk a p ita l ism e , 
p a r t  II in p a r t ic u la r .  No in-depth s tud ies  ex is t ,  to m y knowledge, 
on the div ision  of labour and re la t io n s  of p roduction  in the build ing 
in d u s try  at the end of the w ar.
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to white a r t i s a n s -  on lo ca l  au th o rity  housing  c o n tra c ts ,  acco rd in g  to the 
N ative Econom ic C om m iss ion  of 1930/32, " . . . o v e r c a p i t a l i s e s  the 
location  ab in i t io , and frequen tly  th e re  is  no e scap e  f ro m  the nee e s s i ty
n
to su b s id ise  r e n t" .  S im ila r ly ,  in 193 5, the Y o u n g -B a rre t t  C om m ittee  
a rg u ed  that "the only re a so n  why the re n ta l  ch a rg ed  m u s t  be sub -econom ic  
is  the m an ife s t  inab lity  of the N atives  to pay  r e n ts  b ased  on the co s t  of
3
h ouses  c o n s tru c te d  of durab le  m a te r ia l s  and by E u ro p ean  la b o u r" .  The 
Smit C om m ittee ,  appointed in 1941 to enquire  into "the so c ia l,  h ea lth  and 
econom ic conditions of u rb a n  N a tiv es" ,  p ro p o sed  "a m o r e ' l i b e r a l  app lica tion
of the se g reg a tio n  po licy" ,  as  a m ean s  of s e c u r in g  sk illed  em ploym ent fo r
A frican  w o rk e rs  and c h e a p e r  houses  at low er r e n t  . A rguing  that i t  was
highly anom alous  to com pel a la b o u re r  e a rn in g  3s 6d a day to pay re n t
b ased  on cap ita l  c h a rg e s  c re a te d  by a r t i s a n s  e a rn in g  3s 6d an hour,
the C om m ittee  suggested  tha t a l l  work, "which they a re  capable  of
p e r fo rm in g  for the benefit of th e ir  own people" , should be r e s e r v e d  "in
the a r e a  s e t  a s ide  fo r  Native occupation". In o rd e r  to se c u re  c h e a p e r
h o u se s  at low er r e n t ,  it  would be n e c e s s a r y  fo r w ages fo r  sk illed  work
"to be m a te r ia l ly  below the E uropean  level" ; a d if fe re n t ia l  wage fo r  sk illed
5work, e s ta b lish e d  on a r a c ia l  b a s is ,  would be r e q u ire d .
2. 'R ep o r t  of the Native Econom ic C om m ission , 1930/32'.^ UG 22-1932, 
c ited  in JCC M inutes , 2 2 /8 /1 9 4 4 , p. 684.
3. R eport  of the D e p a r tm e n ta l C om m ittee  appointed to E n q u ire  into 
and R ep o rt  upon the Q uestion  of R esidence of N atives  in U rban 
A re a s  and C e r ta in  P ro p o se d  A m endm ents  of the Native U rban 
A re a s  Act No. 21 of 1923 (Y o u n g -B arre tt  C om m ittee ) ,  1935, p a ra  29.
4. R ep o rt  of the In te r -D e p a r tm e n ta l  C om m ittee  on the Social, Health  
and E conom ic  Conditions of U rban N atives  (Smit C om m ittee),  1942, 
p a r a s .  185-7. This  c la im  for a ' 'm o re  l ib e ra l"  app lication  of 
seg reg a tio n ,  in t e rm s  of the r e m o v a l  of r e s t r i c t io n s  on sk il led  w ork 
in ’lo c a t io n s ' ,  was m ade in the e a r ly  1930s by the Native Econom ic 
C o m m iss io n  of 1930/32 , It was taken up on the grounds of 'equity ' 
by v a r io u s  l ib e ra l  o rg an isa t io n s ,  such as the In s ti tu te  of Race 
R ela tions , du r ing  the 'housing  c r i s i s '  in the im m ed ia te  p o s t-w a r  
p e r io d .  See fo r  exam ple  H ellm ann, 'U rban  A r e a s '  p . 249.
5. It should be noted tha t the po ten tia l fo r  a d if fe re n t ia l  wage fo r  sk illed  
work in fac t ex is ted  u n d e r  the In d u s tr ia l  C oncilia tion  Act, No. 36 of 
1937. Special p rov is io n  for excluding an u rb an  'na tive  lo ca t io n ',  o r  
any c la s s  of work in such a location, f ro m  the scope of an In d u s tr ia l  
A g reem en t on w ages and conditions of em ploym ent, was contained
in Section 51 of the Act.
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The p r in c ip le  advocated by the Smit C om m ittee  was supported  
by lo ca l  au th o r i t ie s  on the W itw a te rs ran d ,  faced by the in c re a s in g  
u rb a n isa t io n  and p ro le ta r ia n is a t io n  of the w ar y e a r s .  The Jo h an n esb u rg  
City Council, confron ting  in c re a s in g  m ili tan cy  and the wave of o rgan ised  
sq u a tte r  'm o v e m e n ts ' ,  be lieved  that " . . . t h e  influence of a g i ta to rs ,  as 
well as m uch of the prevailing native  u n re s t ,  would. . .b e  m in im ised  . . .
A ■ g
by the c re a t io n  of g r e a te r  econom ic o p p o r tu n it ie sn . This  view was 
e n d o r s e d  in a c i r c u la r ,  is su e d  a f te r  a m ee ting  of the A sso c ia tio n  of Reef 
M an ag ers  and Superin tendents  of U rban Native A d m in is tra t io n  and Native 
C o m m iss io n e rs  in 1944. The A ssoc ia tion  advocated  the developm ent of 
lo ca l  in d u s t r ie s  in ' lo c a tio n s ' w here  goods could be p roduced  fo r  " loca l 
native consum ption  by n a tiv es  t ra in e d  in sk il ls  at i n s t i tu t io n s . . . p a r t ic u la r ly  
of a vocational n a tu re " .  The production  of h ouses  by sk il led  A frican  a r t i s a n s  
was sp ec if ica l ly  env isaged . In o rd e r  to " s e c u re  the two-fold benefit" ,  
iden tified  by the Smit C om m ittee , the A ssoc ia tion  u rg e d  lo ca l  au th o r i t ie s  
to consult with o th e r  in te r e s t s  over  the question  of in troduc ing  a d i f f e re n ­
t ia l  wage fo r  sk il led  w ork p e r fo rm e d  by A fricans  in 'lo c a t io n s ';  and to 
su b s id ise  e x p e r im e n ts  d ire c te d  a t reduc ing  the sk il led  lab o u r  input in
7
house co n s tru c t io n  by, fo r  exam ple , u t i l is in g  m ethods  of p re - f a b r ic a t io n .  
The Jo h an n esb u rg  City Council had, in fact,  voted a sum  of
g
£10, 000 for the p u rp o se  of ex p e r im en ta tio n  in Ju ly  1944 and, in August 
1944, fo rm ed  a Sub-C om m ittee  to consult with M a s te r  B u ild e rs ,  Building
9
T ra d e  Unions and the D ep a r tm en t  of L a b o u r.  A m e e tin g  was held in 
J a n u a ry  1945, on the b a s is  of a ques tio n n a ire  fo rm u la te d  by the Sub- 
C om m ittee .  This m ee tin g  re v e a le d  that the Union D e p a r tm e n t  of Native 
A ffa irs  and the M a s te r  B u ild e rs  w ere  in favour of the p ro p o sa l .  But,
6. JCC M inutes , 2 2 /8 /1 9 4 4 ,  p. 685.
7. I b id . , p. 684
8. See above, p. 93.
9. JCC M in u te s , 2 2 /8 /1 9 4 4 , p. 686.
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desp ite  the inc lusion  of p ro te c t iv e  leg is la t ion , "to p re v e n t  n a tiv es  
f ro m  c a r ry in g  out sk il led  work in the building t ra d e  outside such a r e a s " ,  
as  a n e c e s s a r y  p recond ition  fo r  any such schem e, the p ro p o sa l  was 
"opposed s tre n u o u s ly "  by the t ra d e  un ions, who w ere  supported  by the 
Union D e p a r tm e n t  of L a b o u r .  The unions had no objection  to the 
em ploym ent of sk il led  A frican  a r t i s a n s ,  " , .  .p ro v id e d  they w ere  paid 
s tan d a rd  t ra d e  union r a t e s " .  F o r  the Sub-C om m ittee  of the Jo h an n esb u rg  
City Council, "in view of the g re a t ly  in c re a se d  c o s t  of na tive  h o u s e s . . 
and the fac t tha t i t  had been  im p o s s ib le  to r e a c h  any a g re e m e n t  with the 
t ra d e  unions on th is  po in t" , the m a t te r  was c o n s id e re d  to be beyond the 
scope of the C ity Council, A ccordingly , the reco m m en d a tio n  that the 
ques tion  be r e f e r r e d  to " a p p ro p r ia te  M in is te r s "  and "handled by the 
G overnm ent on a n a tio n a l b a s i s ' ,  was adopted by the City Council in 
May 1945. 10
S ev e ra l  im p o r ta n t  ques tions  a r e  suggested  by the fo rego ing  
p a ra g ra p h s .  On what b as is  had the M a s te r  B u ild e rs  favoured  the 
p ro p o sa l  fo rm u la ted  by the Jo h an n esb u rg  City Council Sub-C om m ittee , 
and what was the con ten t of th e i r  in te re s t?  Why w ere  build ing t ra d e  
unions " s t re n u o u s ly  opposed" to the p ro p o sa l?  Was th e re ,  in fact, 
a co n sen su s  within the unions on the definition of la b o u r 's  ro le  in 
red u c in g  the housing  sh o rtag e?  What was the n a tu re  of the re la t io n sh ip  
betw een the t ra d e  unions and the s ta te  D ep artm en t of L ab o u r?  And how was 
th is  in it ia t ive  f ro m  the loca l  leve l  taken up within the v a r io u s  b ran ch es  
of the s ta te ?
In a ttem p tin g  to an sw e r  these  ques tions , the a n a ly s is  in this 
c h a p te r  w ill focus on the contentious is s u e s  r a i s e d  by the S u b -C o m m itte e 's  
in i t ia l  q u es tio n n a ire ,  and w ill define the content of d if fe ren t  in te r e s t s  
in re la t io n  to th e se .  The c e n t r a l  i s s u e s  concerned  the conditions u n d er
10. 'R eport  of N on-E uropean  A ffairs  C o m m ittee ' (Use of Native labour
in e re c t io n  of new housing in loca tions), JCC M in u tes , 2 9 /5 /1 9 4 5 ,
pp. 483-7.
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which, e i th e r  d e p a r tm e n ta l ly  o r  by c o n trac t ,  u se  could be m ade of
"native o p e ra t iv e s"  in the e re c t io n  of houses; the paym en t of d if fe ren t ia l
11w ages; the m ethod of tra inm g;and the question of p ro te c t iv e  leg is la t io n .  
T hese  ques tions  w ere  defined sp ec if ica l ly  in re la t io n  to the p ro v is io n  of 
hous ing  fo r  A frican  w o rk e rs ,  m o re  p a r t ic u la r ly  to the conditions of 
p roduc tion  of such housing . But they cannot be seen  as  s e p a ra te  f ro m  
e i th e r  conditions in the build ing in d u s try  as a whole, o r  so c ia l  re la t io n s  
in g en era l ,  because  of the p o l i t ic a l  and econom ic im p lica t io n s  of po ten tia l  
s ta te  , in te rv e n tio n .  It is  the in tention , th e re fo re ,  to d e s c r ib e  the context . 
within which th ese  p ro p o sa ls  w ere  m ooted and to iden tify  the w ider  so c ia l  
d eb a te s  with which they  becam e linked.
Conditions and re la t io n s  of p roduction  in the build ing in d u s try  a re  
exam ined  in the f i r s t  sec tion , in o r d e r  to c la r i fy  the d if fe ren t  pos it ions  
adopted by e m p lo y e rs  and building t ra d e  unions on the p o s t -w a r  housing  
sh o r ta g e .  The second sec tion  t r a c e s  the p ro c e s s  of po licy  fo rm ula tion  
and d e s c r ib e s  the p ro p o sa ls  fo r  the s ta te  in te rv e n tio n  in t ra in in g  to augm ent 
the building lab o u r  fo rc e .  The fina l section  focuses  on the r e la t io n s  
betw een the t ra d e  unions and the s ta te  and, in t r a c in g  the developm ent 
of the debate , p la c e s  the re la t io n s  of p roduction  of housing  within the w ider  
context of so c ia l  r e la t io n s  in South A frica  at the t im e  of the e lections  in 
1948.
3 .1  The Q uestion  of P ro d u c tiv i ty  in the Building Industry : C ost and 
Rate of H ousing  P ro d u c tio n
It is  n e c e s s a r y  to d e s c r ib e ,  b r ie fly , the effec ts  of the in d u s t r ia l  
expansion  d u r in g  the w ar ,  p a r t ic u la r ly  on the d iv is ion  of labour  within 
g e n e ra l  m an u fac tu rin g  p roduction , before  exam ining  the conditions and 
r e la t io n s  of p roduction  in the building in d u s try .  This  is  im p o rtan t  
because  c a l ls  fo r  in c re a s in g  the p roduc tiv ity  in h o u se -b u ild in g  and a 
consequent 'cheapening ' of housing w ere  m ade ag a in s t  the background of the 
'r a t io n a l i s a t io n ' ,  and in c re a se d  p roduc tiv ity  of labour ,  which had o c c u r re d
11. F u l l  text of q u es tio n n a ire  p rin ted  in JCC M inutes , 2 9 /5 /1 9 4 5 ,  p. 486.
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in the m an u fac tu rin g  s e c to r  du r ing  the w ar .
D uring  the y e a r s  of the Second W orld W ar, th e re  was both an
in c re a se d  dem and fo r  lo ca l ly -p ro d u ced  cap ita l  goods, s ince  im p o r ts
w ere  r e s t r i c t e d ,  and a re la t iv e  sho rtage  of sk illed  a r t i s a n s  in in d u s try  
13g en e ra l ly .  With the s tim u lu s  of the w ar ,  p roduc tion  in the m e ta l ,  
eng in ee r in g  and m a c h in e ry  in d u s t r ie s  expanded ra p id ly ,  supplying the 
c o n su m e r  goods in d u s t r ie s  with m any of the cap ita l  goods. T h e re  w ere  
s ign ifican t tech n ica l  innovations and developm ents  in the fo rm e r  in d u s t r ie s ,  
often based  on w a r - r e la te d  defence p ro je c ts .  But th ese  new technologies  
and o rg an isa t io n  fo r  p roduc tion  du r ing  the w ar had im p lica tio n s  fo r  the 
p roduction  p r o c e s s e s  in the c o n su m e r  goods in d u s t r ie s ;  and du rin g  the 
ten y e a r s  up to 1943/4 , the to ta l  volume of m an u fac tu rin g  in c re a se d  by
14127, 6 p e r  cent, while in d u s t r ia l  em ploym ent in c re a se d  by 96, 6 p e r  cen t.
Qs
This in c re a s e d  p rod u c tiv ity  was achived by the ’ra t io n a lis a t io n 'A
of the lab o u r  p ro c e s s :  an in c re a s in g  n u m b er  of p roduc tion  p r o c e s s e s  w ere  
b ro k en  into single  opera tio n s  of a s e m i-a u to m a tic  re p e t i t iv e  n a tu re .
With the in s ta l la t io n  of un its  of m ach in e ry , these  o p e ra t io n s  could be 
p e r fo rm e d  by ls e m i - s k i l l e d ,t, 'p a r t ly - t r a in e d '  o r  'o p e ra t iv e ' lab o u r .  A 
sk il led  w o rk e r  was a lloca ted  the co n tro l  o r  su p e rv is io n  of a s e r i e s  of such
12. The t e r m  ' in c re a s in g  p rodu c tiv ity ' r e f e r s  to the in troduction  of 
m o re  effic ien t m ethods and m ach in e ry , with the r e s u l t  tha t e v e r  
s m a l le r  quan ti t ies  of labour tim e a re  in c o rp o ra te d  into e v e r  
g r e a te r  quan ti t ies  of p roduc t.  See B ra v e rm a n ,  L abour and Monopoly 
C apita l,  ch. 8.
13. Of the ap p ro x im a te ly  300, 000 w o rk e rs  absen t f ro m  production  as 
a r e s u l t  of the w ar ,  186, 000 w ere  white and the m a jo r i ty  w ere  
sk il led .  H obart Houghton, 'E conom ic D eve lopm en t ',  p. 36.
14. E m ploym en t in the m e ta l ,  e n g in e e r in g  and m a c h in e ry  in d u s t r ie s  
in c re a se d  f ro m  87, 592 in 1938/9 to 125, 566 in 1943/4. Social 
and Econom ic P lann ing  Council, R eport No. 13, 1948, 'The 
Social and Econom ic Conditions of the V arious  R ac ia l  G roups in 
South A fr ic a ' ,  p a r a .  60.
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15m achine u n its ,  which w ere  'fed ' by opera tive  la b o u r .  The g re a te r
u t i l isa t io n  of 's e m i- s k i l l e d '  o r  opera tive  labour,  se le c te d  f ro m  the
ran k s  of the unsk il led  w o rk e rs ,  reduced  the dependence of ca p i ta l  on
sk illed  labour, which, in the context of a sh o rtag e , was s ign if ican t.
At the sam e t im e ,  'd e -sk i l l in g ' o r  'd ilu ting ' the lab o u r  p ro c e s s  in
this way had im p lica tions  fo r  the labour cost s t r u c tu re  of production;
p a r t ic u la r ly  in South A frica ,  w here the barga in ing  pow er of sk illed
w o rk e rs  had r e su l te d  in a wage d if fe ren t ia l  between sk il led  and unsk il led
16w o rk e rs  of co n s id e rab le  m agnitude.
Some ind ication  of the re la t io n sh ip  between ' r a c e '  and 's k i l l '
can be gained f ro m  investiga tions  by the Wage B oard  betw een 1940 and
1945, although no co m p reh en siv e  data  on the r a c ia l  d iv is ion  of labour
17in production  is  av a ilab le .  Of the 48, 000 w o rk e rs  co v e red  by the
15. This d e sc r ip t io n  o v e rs im p lif ie s  a com plex  sub jec t:  the app lication  
of sc ie n ce  and technology in the tra n s fo rm a tio n  of the labour  
p ro c e s s  e m b ra c e s  a l l  i t s  a sp e c ts ,  n am ely , lab o u r  pow er, the 
in s t ru m e n ts  of labour,  the m a te r ia l s  and the p ro d u c ts  of lab o u r .
F o r  an a n a ly s is  of sc ience  and m e c h an isa t io n  in in d u s try ,  see  
B ra v e rm a n ,  L abour  and Monopoly C ap ita l , p a r t  II, pp. 155-235,
The p roduc tive  p r o c e s s e s  in d iffe ren t in d u s t r ie s  a r e  d ifferen t; 
and the m a n n e r  in which these  a re  ra t io n a l is e d  can v a ry .  F o r
a s e r i e s  of c a se  s tud ies  on the labour p r o c e s s  in d iffe ren t in d u s t r ie s ,  
which a d d re s s  the i s s u e s  r a i s e d  by B ra v e rm a n ,  see  Z im b a lis t ,
A. (ed. ), C ase  Studies on the L abour P r o c e s s, (London, 1979).
The a ttem p t to ra t io n a lis e  the labour p ro c e s s  in h o u se -b u ild in g  
p roduction  in South A frica ,  is  exam ined in subsequen t c h a p te rs  
of th is  th e s is .
16. A c o m p a r iso n  of m in im um  wages in 1939 fo r  the m e ta l ,  eng ineer ing  
and m a c h in e ry  in d u s t r ie s  in B rita in  and the W itw a te rs ran d ,  re v e a le d  
tha t w ages fo r  sk illed  w o rk e rs  on the W itw a te rs ran d  w ere  39 p e r  cen t 
h ig h er  than fo r  sk il led  w o rk e rs  in B rita in ; fo r  unsk illed  w o rk e rs
in th ese  in d u s t r ie s ,  how ever, the m in im um  w ages fo r  B r i t i sh  w o rk e rs  
w ere  274 p e r  cent h ig h er  than for those on the W itw a te rs ran d .
B oard  of T rade  and In d u s tr ie s ,  R eport No. 286, 'Inves tiga tion  into 
the Iron , Steel, E n g in ee r in g  and M e ta llu rg ica l  In d u s tr ie s  in the 
Union of South A fr ic a ' ,  p a ra .  352.
17. The Wage Board  was e s ta b lish ed  in t e r m s  of the Wage Act, No. 27 
of 192 5, which applied  to in d u s tr ie s  w here  e m p lo y e rs  and w o rk e rs  
w ere  not o rg a n ise d .  The Act was th e re fo re  c o m p lem en ta ry  to the 
In d u s tr ia l  C oncilia tion Act,  No. 11 of 1924, which se t  up m a c h in e ry  
fo r  consu lta tion  betw een em p lo y ers  o rg an isa t io n s  and t ra d e  unions 
fo r  the d e te rm in a tio n  of wages and conditions of em ploym ent by 
co llec tive  ba rg a in in g . F o r  unorgan ised  w o rk e rs ,  m o stly  unsk illed , 
the Wage B oard  reco m m en d ed  m in im um  w ages and conditions of 
em ploym ent which, when approved by the M in is te r  of L a b o u r,  had
the fo rce  of Law .
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in v es tig a tio n s  on the W itw a te rs ran d ,  le s s  than 3 p e r  cen t w ere  white.
This was t ru e  a lso  of o th e r  in d u s t r ia l  c e n t r e s .  ’O p era t iv e ' pos itions
w ere  being f il led  in c re a s in g ly  by A frican  w o rk e rs ,  as  was evident in
the sh e e tm e ta l  in d u s try ,  which, as  e a r ly  as 1940, had a lm o s t  2 0
18p e r  cen t of i ts  w ork fo rce  com posed  of A frican  o p e ra t iv e s .
That f u r th e r  c a p ita l  accum ula tion  depended on the expansion of
the m an u fac tu r in g  s e c to r  of p roduction  was reco g n ised  by a n u m b er  of
governm ent c o m m iss io n s  du r in g  these  y e a r s , '  In 1941, the In d u s tr ia l
and A g r ic u l tu ra l  R eq u ire m e n ts  C om m ission  ca lled  fo r  in c re a se d
produc tiv ity ,  in t e r m s  of a redefin it ion  of sk illed  wage c a te g o r ie s  to
19fac i l i ta te  in d u s t r ia l  m ech an isa t io n .  The Social and E conom ic  P lann ing
Council a lso  ca lled  fo r  a " re c la s s i f ic a t io n  of sk illed  la b o u r"  and the
20g re a te r  u t i l isa t io n  of s e m i- sk i l le d  and opera tive  la b o u r .  This them e 
was expounded m o re  fu lly  by the B oard  of T rad e  and In d u s t r ie s  in i ts  
r e p o r t  in 1945, on the fu tu re  of m anufac tu ring  in d u s t r ie s  in South A frica ,  
The Board  held tha t " . . .  the op tim um  allocation  of r e s o u r c e s  r e q u i r e s  tha t 
each  w o rk e r  should be em ployed in the sp h ere  and in the cap ac ity  in 
which he is  m o s t  p ro d u c tiv e " .  The o rgan isa tion  of in d u s t r ia l  p roduction  
in South A frica ,  how ever, a c co rd in g  to the Board, was on the b a s is  of
. . .  a s u p e r s t ru c tu re  of sk illed  a r t i s a n s  whose w ages a re  
high, r e s t in g  on a b a s is  of unsk illed  lab o u r  whose wages 
a re  inadequate  to m a in ta in  a decen t s ta n d a rd  of liv ing and 
effic iency , but the labour co s t  of which is  not low by 
r e a so n  of the s o r t  of w ork to which they a r e  g en e ra l ly  
r e s t r i c t e d .  21
18. Van d e r  H o rs t ,  S . , 'L a b o u r ' ,  in H ellm ann (ed. ), Handb ook on Race
R e la t io n s , pp. 118-9. The scope fo r  ope ra tiv e  lab o u r  in the m etal,  
e n g in e e r in g  and m a c h in e ry  in d u s t r ie s  was fu r th e r  extended by 
In d u s t r ia l  A g reem en ts  in 1943 and 1946. Social and Econom ic 
P lann ing  Council, R eport  No. 13 (1948), p a r a  62.
19. T h ird (In te r im ) R eport  of the In d u s tr ia l  and A g r ic u l tur a l  R eq u irem en ts
C o m m iss io n  (van Eck C om m ission), 1941, UG 40-1941, p a r a .  176.
20. Social and E conom ic P lann ing  Council, R ep o rt  No. 2, 1944, p a r a .  40; 
See a lso  R ep o rt  No. 10, UG 37-1946; and R eport  No. 13, 1948.
21. Board  of T rad e  and In d u s t r ie s ,  R eport No. 2 82, 1945,'Inves tiga tion
into M anufac tu ring  In d u s tr ie s  in the Union of South A f r ic a 1, p a r a .
128 e t  seq .
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C alls  fo r  in c re a se d  production  and p roduc tiv ity  of lab o u r  through 
m echan isa tion ; d e - sk i l l in g  and d ilu ting the labour p ro c e s s  through 
the g r e a te r  u t i l isa t io n  of s e m i- sk i l le d  or opera tive  labour; and the 
in troduction  of A frican  w o rk e rs  into these  p o s it io n s ,  thus em anated
9 ?f ro m  v a r io u s  q u a r t e r s  a t the c lo se  of the W ar,
In the context of a g e n e ra l ise d  housing  sh o r tag e ,  the question  
of in c re a s in g  p ro d u c tiv ity  in the building industry ,  l inked  as  i t  was with 
the question  of red u c in g  the c o s ts  of production , b ecam e  a dom inant 
them e in the so c ia l  deba tes  on the housing  c r i s i s  in the im m ed ia te  p o s t ­
w ar  y e a r s .  It is  th e re fo re  n e c e s s a r y  to exam ine the conditions and 
r e la t io n s  in the build ing in d u s try  as  the context within which the p ro p o sa l  
to u se  'native operatives* in the e re c t io n  of housing  was m ade .
■ Conditions of P ro d u c tio n : the labour p ro c e s s  in building
Follow ing a m ee tin g  with r e p re s e n ta t iv e s  of lo ca l  a u th o r it ie s ,  
s o ld ie r s '  o rg an isa t io n s  and tra d e  unions, in D e c e m b e r  1944, the N ational 
Housing and P lann ing  C om m ission  appointed a Sub-C om m ittee  to c o n s id e r  
the question  of re o rg a n is a t io n  of the building in d u s try ,  "with a view to 
speed ing  up the p ro v is io n  of housing ."  ^3 -phe S ub-C om m ittee , u n d er  the 
C ha irm an sh ip  of J. D. F .B rig g s ,c h a irm a n  of the Building W o rk e rs  In d u s tr ia l
22. F o r  in d u s t r ia l  e m p lo y e rs ,  acco rd in g  to the D ire c to r  of the South 
A frican  F e d e ra te d  C h am b er  of In d u s tr ie s ,  "the growing p lacem en t 
of N atives  in Secondary  In d u stry  is  one of the m o s t  im p o r ta n t  i s s u e s  
facing  em p lo y e rs  today". Agenda I tem  fo r  m e e t in g  of the E xecu tive , 
Council, da ted  2 0 /11 /1946 , 'The Native in M anufac tu ring  I n d u s t r y ' .
(I am  g ra te fu l  to Doug Hindson fo r  m aking  th is  m a te r ia l  availab le
to m e).
23. See above, p. 87 , fo r  in fo rm ation  and com position  of the N ational 
H ousing and P lann ing  C o m m iss io n . A fter  the co n fe ren ce , 4 su b ­
co m m itte e s  w ere  fo rm ed  by the C om m ission  to r e p o r t  on va r io u s  
a s p e c ts .  Sub-C om m ittee  No. 4, p re s id e d  over  by J .  D. F .  B r ig g s ,  
included C. Legum  as S e c re ta ry  (Councillor in Jo h an n esb u rg  City 
Council), D r .  J .  H am lin  (City E ng ineer  of Jo hannesbu rg ) ,  D r .  G .D . 
L a ing  (M edical O fficer of H ealth  of the City Council), J .S .  Fotheringharr  
(C ha irm an  of the City C ouncil 's  P o s t -w a r  D evelopm ent C om m ittee),
Col. Holgate (C o n tro l le r  of Building M a te r ia ls ) ,  D r .  E . A.
Bezuidenhout, It. E .  Stevens, and G. G. E w e r .
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Union, found tha t  insu ff ic ien t sk illed  labour was ava ilab le  to p rov ide
m o re  than 50 p e r  cen t of the housing  re q u ire d  in a ten  y e a r  building
p ro g ra m m e ,  and suggested  tha t the question  be exam ined  " fro m  the
sam e point of view as  adopted in the ra t io n a lisa t io n  of the en g ineer ing
24in d u s try  fo r  w ar p u rp o s e s " .  S evera l  questions a r i s e  in th is  r e g a rd  
which r e la te  to the n a tu re  of the building in d u s try  i t s e l f .
F i r s t ly ,  how had conditions a s so c ia ted  with the w ar affected
production  in the building in d u s try ?  Secondly, what was the s t ru c tu re
of p roduction  in the in d u s try ,  how was the building p r o c e s s  o rg an ised
and how did th is  affec t the p o s s ib i l i t ie s  for ra t io n a l isa t io n ,  p a r t ic u la r ly
the labour  p ro c e s s  in h o u se -b u i ld in g ? .  To a d d re s s  th ese  qu es tio n s ,  the
a n a ly s is  focuses  on the in te re s t s  of o rg an ised  e m p lo y e rs  in the build ing
in d u s try ,  as  a r t ic u la te d  through the N ational F e d e ra t io n  of Building
T rad e  E m p lo y e rs ,  and v a r io u s  building tra d e  unions r e p re s e n ta t iv e
25
of white build ing a r t i s a n s .
In the in i t ia l  s ta g e s  of the w ar  th e re  had  been  a c u r ta i lm e n t  of 
build ing  p ro je c ts .  But th e re  had been an in c re a se d  dem and fo r  building 
p roduction  when, u n d e r  the p e rc e iv e d  th re a t  of a J a p a n e se  invasion , a 
m a s s iv e  defence build ing p ro g ra m m e  was em b ark ed  upon. E m p lo y e rs  
in the building in d u s try ,  how ever,  had not co m m itted  th e m se lv e s  to new 
ap p re n t ic e s ,  to re p la c e  a r t i s a n s  who joined the fo rc e s ,  and, in addition, 
th e re  was a governm ent ru lin g  that eng ineering  a p p re n t ic e s  w ere  m o re  
e s s e n t ia l  on the 'hom e f ro n t ' .  Thus, when the defence p ro g ra m m e  was 
in it ia ted ,  th e re  was an in cu rs io n  into the building in d u s t ry  of thousands of 
w o rk e rs  who had not undergone any r e a l  a p p ren tice sh ip .  F o r t i f ic a t io n s ,
24. 'R e p o r t  of N ational Housing and P lann ing  C om m iss ion  Sub-C om m ittee
No. 4 ',  p r in te d  in JCC M in u tes , 30 /1 /1945 , pp . 107-112.
2 5. The N ational F ed e ra t io n  of Building T rad e  E m p lo y e rs  of South A frica
was fo rm ed  in 1904 and c o m p rised  lo ca l  a s so c ia t io n s  of b u ild e rs  and 
v a r io u s  sec t io n a l  t r a d e s .  In 1947 it  was com posed  of 15 r e g i s te r e d  
M a s te r  B u ild e rs  A sso c ia tio n s  in South A fr ica  and Southern R hodesia . 
By J a n u a ry  1950, the m em b e rsh ip  of affil ia ted  assoc ia tions  had 
in c re a se d  f ro m  1 ,200  in 1940 to 3, 000. The South A frican  B u i ld e rJ 
August 1945, p . 7; F e b ru a ry  1947, p. 9; and, J a n u a ry  1950, p .  9. 
The South A frican  B u ilder ,o ff ic ia l  jo u rn a l of the N ational F e d e ra t io n  
of Building T rad e  E m p lo y e rs  is  c ited  h e r e a f t e r  as  SAB.
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a e ro d ro m e s  and m i l i t a ry  cam ps w ere  co n s tru c ted  ra p id ly  but,
acco rd in g  to a spokesm an  fo r  building em p lo y e rs ,  th is  was achieved,
” . ,  .b y  the s h e e r  weight of n u m b e rs  and hours  w orked, but the output
2 6p e r  m an hour had g re a t ly  d ec l in ed ” . This view was ap p a ren tly  s h a re d  
by the t ra d e  unions, fo r ,  a cco rd in g  to the S e c re ta r ie s  of both the 
Building W o rk e rs  In d u s t r ia l  Union and the W este rn  P ro v in c e  Building 
E le c t r i c a l  and Allied T ra d e s  Union, a t  le a s t  70 p e r  cen t of the w o rk e rs  
in the building in d u s try ,  in the e a r ly  s tag e s  of the w ar ,  ”m u st  be re g a rd e d  
as  in e ff ic ien t” . ^
F o r  e m p lo y e rs  in the building in d u s try ,  the r i s e  in housing  c o s ts  
was d i re c t ly  a t t r ib u tab le  to the question  of labour  p roduc tiv ity ,  and 
production  c o s ts  w ere  compounded by the question  of lab o u r  supply. 
A ccord ing  to an e d i to r ia l  in the o ffic ia l jo u rn a l  of the N ational F e d e ra t io n  
of Building T rad e  E m p lo y e rs ,  "in t im es  of unem ploym ent o r  an abundance 
of labour ,  the p ro d u c tiv i ty  of the le a s t  effic ien t unit em ployed will be 
m uch h i g h e r . . . th i s  m ean s  in effect tha t u n d e r  com petitive  conditions 
the m in im u m  wage tends to becom e the m ax im um  w a g e ” . 28 Since labour 
c o s ts  w ere  linked to lab o u r  supply, it  was n e c e s s a r y  to augm ent the sk illed  
labour  fo rce  through the fa c i l i t ie s  of the A ppren ticesh ip  Act of 1944.29 
But, m o re  im p o rtan t ly ,  acco rd in g  to an e d i to r ia l  in  S ep tem ber 1946, th e re  
was a need  " fo r  a g e n e ra l  dilution of labour in the build ing i n d u s t r y . . ;  and
26. N. W. G a llag h e r ,  MC, E xecutive  M em b er  of the N ational F e d e ra t io n
of Building T rad e  E m p lo y e rs ,  to 39th Annual C o n g ress  in O ctober 
1944, a t  Jo h an n esb u rg . Text of speech  in r e c o r d s  of the C o n tro l le r  
of Building M a te r ia ls ,  Govt. A rch iv es ,  CBM 111.
27. E vidence to the C ost P lu s  C om m ission , 1942, c i ted  by N ational 
Housing and P lann ing  C om m ission  Sub-C om m ittee  N o .4.
JCC M in u tes , 30 /1 /1945 , p. 107-8.
28. SAB, A p ril  1947, p . 9.
29. SAB, D e c e m b e r  1947, e d i to r ia l  fR ising  C o s ts 1, p. 9. The o p e r a t ­
ions of the A ppren ticesh ip  Act a re  d isc u s se d  in m o re  d e ta il  below 
and in ch ap te r  4.
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the accep tance  tha t the p lace  of the native is  within th is  avenue of
o r)
em ploym en t" .
Thus, the r e a c t io n  of the M a s te r  B u ilders  A sso c ia tio n  to the
p ro p o sa l  fo r  "native o p e ra t iv e s"  on the co n s tru c tio n  of h o u ses ,  in i t ia ted
31by the Jo h a n n esb u rg  City  Council Sub-C om m ittee , was e n t i re ly
co n s is te n t  with what em p lo y e rs  w ere  u rg in g  fo r  the in d u s try  as  a whole,
nam ely , "w ays and m ean s  to m ake m o re  p roductive  u se  of th is  labour 
32supply". At i ts  Annual C o n g ress  in 1944, and again  in 1945, the 
N ational F e d e ra t io n  of Building T rad e  E m p lo y e rs  p laced  on r e c o rd  i ts  
a g re e m e n t  tha t "N atives  should build th e ir  own houses  in Native town­
sh ips  u n d e r  com peten t s u p e rv is io n " .  It was be lieved  tha t "the ou tle t  fo r
N atives  t ra in e d  in th is  way is  un lim ited , and a flow of t ra in e d  la b o u re rs
33into the in d u s try  m u s t  have a m ark e d  effect on p ro d u c tio n " .  E m p lo y e rs  
thus an tic ipa ted  the e n t ry  of 'm o re  p roductive  l a b o u r e r s ' ,  t ra in e d  by 
lo ca l  a u th o r i t ie s ,  into the building in d u s try  which would be in the long­
t e r m  in te r e s t s  of the in d u s try ,  in t e r m s  of in c re a s in g  the p rod u c tiv ity  
of lab o u r .  It i s  n e c e s s a r y  now b r ie f ly  to exam ine the c h a r a c te r i s t i c s  
of the build ing in d u s try ,  i ts  o rg an isa tio n  and the p o s s ib i l i t ie s  fo r  r a t io n ­
a l isa t io n .
A ccord ing  to an ex ecu tive  m em b er  of the N ational F e d e ra t io n  
of Building T rad e  E m p lo y e rs ,  a t  the Annual C o n g ress  in O ctober  1944,
30. SAB, S ep tem ber 1946, e d i to r ia l  'The P la c e  of Native L abour  in
the Building In d u s try ',  p. 9. This r e fe r e n c e  to the dilution of 
lab o u r  was not confined to the labour p ro c e s s  in the e re c t io n  of 
a build ing on a given s i te ,  but reco g n ised  c e r ta in  changes in the 
in d u s try ,  and the "ex ten t to which w orkshops co n tr ibu te  to the 
fa b r ic  of the bu ild ing". Thus, th e re  w ere  im p lica t io n s  for the 
labour  c o s ts  in the m an u fac tu re  of build ing m a te r ia l s  and 
com ponen ts . See SAB, A pril  1945, pp. 9-13 , and 45.
31. See above, p. 101.
32. SAB, D e c e m b e r  1946, e d i to r ia l ,  p . 9
33. SAB, S ep tem ber 1946, e d i to r ia l  'T he P la c e  of N ative L abour in the
Building In d u s try ',  p . 9.
I l l
"the w ar  did not p roduce  a m achine which could be h a rn e s s e d  to do
34fo r  the building in d u s try  what was done, for the m an u fac tu rin g  in d u s t r ie s " .
The tru th  of th is  s ta te m e n t  is  borne  out in Table 3 .1 ,  which r e f le c ts
c o n s is te n t ly  low lev e ls  of c a p ita l  in v es tm en t in m a c h in e ry ,p la n t  and
to o ls ,  co m p ared  with the value of the output of the in d u s try .  In 1941/42,
fo r  exam ple , the value of fixed c a p ita l  {excluding land and buildings)
was ju s t  over  4 p e r  cen t of the value of g ro ss  output. F o r  p r iv a te
in d u s try  as  a whole (which included the building in d u stry ) ,  the value of
cap ita l  inv es ted  in m ach in e ry ,  p lan t and tools was 22 p e r  cent of value
35of g ro ss  output, fo r  the sa m e  y e a r .  The building in d u s try  was in 
fac t m ade  up of a l a rg e  n u m b er  of sm a ll ,  la b o u r- in te n s iv e  f i rm s ;  in 
1941/42, acco rd in g  to the In d u s t r ia l  C ensus , m o re  than 14 p e r  cent 
of a l l  p r iv a te  building e n te r p r i s e s  had only 4 em ployees  o r  le s s ;  a lm o s t  
40 p e r  cent of e n te r p r i s e s  had 10 o r  l e s s  em ployees; and 61 p e r  cent 
had 20 o r  l e s s .  ^
The fac t  tha t the building p ro d u c t was g e n e ra l ly  a s se m b le d  in s itu ,
and that r e la t iv e ly  low lev e ls  of c a p ita l  in v es tm en t  w e re  r e q u ire d  to
undertake  production , m ean t tha t although the dom inant fo rm  of exchange
was build ing to c o n tra c t ,  the e n try  of specu la tive  b u i ld e rs  was facilita ted .,
37p a r t ic u la r ly  in house p roduc tion . Expansion  in the build ing in d u s try  had
34. N .W . G allagher ,  MC. See above, n. 26.
35* C ensus of In d u s tr ia l  E s ta b l ish m e n ts ,  1941-42, UG .20-1945, tab le
1(b), pp . 14-5 . This was a lso  the case  in the B r i t i s h  Building 
Ind u stry ,  with r e la t iv e ly  low leve ls  of fixed c a p i ta l  p e r  unit of ou t­
put and p e r  p e r so n  em ployed. See, Ive, G . ,  'F ix ed  C ap ita l  in the 
B r i t i sh  Build ing  In d u s try ',  The P roduc tion  of the Built E n v iro n m e n t, 
P ro c e e d in g s  of the B a r t le t t  Sum m er School, (London, 1979), 
p p . 107-119.
36. C ensus of In d u s tr ia l  E s ta b l i s h m e n ts ,1941-42, UG 20-1945, table  
12, p. 58.
37. D uring  the f i r s t  two m onths of 1946, fo r  in s ta n c e ,  as  m any as  250 
new f i rm s  of building 'c o n t r a c to r s '  r e g i s te r e d  as  e m p lo y e rs  with
the W itw a te rs ran d  In sp e c to ra te  of L a b o u r.  A ccord ing  to the N ational 
F e d e ra t io n  of Building T rade  E m p lo y e rs ,  "a  la rg e  n u m b er  of 
em ployees  w ere  se tt in g  th em se lv es  up as  c o n t r a c to r s " .  SAB, May 
1946, p . 9. Table 2 ,8  above, p .89, in d ica te s  'sp ecu la t iv e  h o u s e s 'a s  
a d is t in c t  housing  c a te g o ry  to which Building C on tro l a lloca ted  
m o re  than 8, 5 p e r  cent of a l l  p e rm its  fo r  build ing m a te r ia l s  in 
1945/6 .
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tended, th e re fo re ,  to take the fo rm  of a quantita tive expansion  of a
given labour  p r o c e s s ,  and p roduction  had been su s ta in ed  by a g r e a te r
in ten s ity  in the u se  of labour ,  r a th e r  than by changes in technology o r
38rev o lu tio n is in g  the lab o u r  p ro c e s s  by the in troduction  of m ach in es .
W here m ach in es  had been in troduced  in building p roduc tion  - fo r  exam ple , 
the c o n c re te - ,  m ix e r -  they  w ere  m o re  an a l te rn a t iv e  to labour ,  r a th e r  
than in teg ra te d  with the labour p ro c e s s  to d ic ta te  the pace  and content 
of labour ,  as  in the c a s e  of m an u fac tu rin g  p roduc tion . The labour 
p r o c e s s  in building was th e re fo re  d iscontinuous, with w o rk e rs  m oving 
f ro m  one po in t of w ork to ano ther  r a th e r  than 'w ork ' being brought to 
the w o rk e rs .  It w as po ten tia l ly  the building w o rk e rs  who co n tro lled  
the output.
The p a r t ic u la r  fo rm  of the techn ica l  d iv is ion  of lab o u r  in building 
re f le c te d  the c ra f t -b a s e d  c h a r a c te r  of p roduction . Individual c r a f t s ,  o r  
t r a d e s ,  e n te re d  at d iffe ren t poin ts  in the production  p ro c e s s ;  and a r t i s a n s ,  
in m any  c a s e s ,  owned the tools of th e ir  t r a d e .  The d iffe ren t t ra d e s  
-b rick lay in g ,  m a so n ry ,  p la s te r in g ,  c a rp e n try ,  pain ting , plum bing, 
e l e c t r i c a l -  each  contained a rangeof 's k i l l s '  and ind iv idual c r a f t  unions 
had r e s i s te d  d ilu tion of the lab o u r  p ro c e s s  on the grounds tha t the n a tu re  
of c ra f t  p r o c e s s e s  did not lend th em se lv es  to m echan isa tion ; th e re  was 
th e re fo re  not m uch  scope fo r  o pera tive  lab o u r .  In th is  r e g a rd ,  t ra in in g  
-a p p re n t ic e sh ip  fo r  the t r a d e s -  had been , t r a d i t io n a r y ,  an im p o rta n t
38. It should be noted that the p roduction  of som e build ing m a te r ia ls  
o r  com ponents  could be undertaken  u n d er  workshop conditions and 
h e re ,  the in troduction  of m a c h in e ry  and the r a t io n a l is a t io n  of the 
lab o u r  p r o c e s s  would be s im i la r  to g en era l  m an u fac tu rin g . T h e re  
was a shift to the o f f-s i te  p roduction  of som e c o n s tru c t io n a l  
e lem en ts  a f te r  the w ar, and th is  was accom pan ied  by the d r ive  fo r  
s ta n d a rd isa t io n  of building p ro d u c ts .  SAB, M arch  1945, e d i to r ia l  
'S tan d ard isa tio n  in In d u s try ',  p . 9.
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so u rc e  of c o n tro l  o ver  the labour p ro c e s s  fo r ind iv idual building
39tra d e  unions in r e s i s t i n g  the p ro c e s s  of d e -sk i l l in g .
F ro m  the above it  is  c l e a r  tha t the c la s s i f ic a t io n  of sk il ls ,  
and the fo rm  and content of tra in ing , cannot be seen  as  s e p a ra te  f ro m  the 
labour p ro c e s s ;  and a t tem p ts  to in troduce  changes , e i th e r  through new 
techniques o r  red u c tio n s  in t ra in in g  p e r io d s  on the b a s is  of a r e ­
c la s s if ic a t io n  of sk i l ls ,  w e re  a r e a s  of pon ten tia l conflic t.  T rad e  un ion ism  
• within the building in d u s try  had im proved  conditions fo r  sk illed  w o rk e rs
o ver  the y e a r s  la rg e ly  on the b a s is  of the b a rg a in in g  pow er ex e r ted
40through c o n tro l  over  the lab o u r  p r o c e s s e s  in d if fe ren t  t r a d e s .  The c a l ls  
fo r a 'g e n e ra l  d ilu tion ' of the building in d u stry ,  em anating  f ro m  o rg an ised  
build ing e m p lo y e rs  at the c lo se  of the w ar, should th e re fo re  be viewed in 
th is  context.
At the c lo se  of the w ar, th e re  w ere  no le s s  than 8 tra d e  unions
re p re s e n t in g  d iffe ren t  groups of a r t i s a n s  in the build ing in d u s try  affil ia ted
41 Ato the South A frican  T ra d e s  and L abour  Council, The fo rm  o r  o rg an isa tio n
39. These  o b se rv a tio n s  on the lab o u r  p ro c e s s  in building a re  c le a r ly  
not spec ific  to South A frica ,  and the h is to ry  of s tru g g le s  within 
p a r t ic u la r  t r a d e s  to m ain ta in  th e i r  c r a f t  and the range  of sk il ls  
should be seen  in b road  h i s to r ic a l  p e r sp e c t iv e .  F o r  a d isc u ss io n  
on the ex p er ien ce  of c r a f t  unions in B r ita in ,  see  fo r exam ple 
D ru k e r ,  J . ,  'The H is to ry  of C onstruc tion  Unions: the P r o c e s s  of 
S t ru c tu ra l  C hange ',  The P ro d u c tio n  of the Built E n v iro n m en t,  1979, 
pp. 69-74; A u s tr ia ,  T . ,  'The Breakdown of C ra f t  U nionism  in the 
C onstruc tion  Industry ,  1945-70 ', in P o l i t ic a l  E conom y of Housing 
W orkshop, Housing, C onstruc tion  and the S ta te , (London, 1980), 
pp. 57-62.
40. W ages and conditions of em ploym ent in the B uild ing  in d u s try  a re  
d isc u s se d  below.
41. M em b e rsh ip  of the unions in O ctober 1948 was: B uild ing W o rk e rs  
In d u s tr ia l  U n ion-8 , 033. This was the l a r g e s t  and not c ra f t  exc lusive  
union. By 1949, i ts  m e m b e rsh ip  had in c re a se d  to 12, 000; A m alga­
m ated  B r ic k la y e r s  T rad e  Union- 1, 467; A m algam ated  Society of 
W o o d w o rk ers -4, 765; O pera tive  P l a s t e r s  T rad e  Union-330; O perative  
P lu m b e rs  A ssoc ia tion -27 ; G en e ra l  Building W o rk e rs  Union -180.
The O pera tive  M asons Society and the W es te rn  P ro v in c e  Building 
E le c t r i c a l  and Allied T ra d e s  Union had d isa f f i l ia ted  f ro m  the South 
A frican  T ra d e s  and L ab o u r  Council by th is  d a te .  South A frican  
T ra d e s  and L abour  Council, 'M em orandum  to the In d u s tr ia l  L e g is la t ­
ion C o m m iss io n ',  D e c e m b e r  1948, A nnexure, B. p. 48. TUSCA A rchive 
A rch iv es ,  ICS M , 868, (F .51  ); a lso , Building W o rk e rs  In d u s tr ia l  
Union of South A frica ,  C i rc u la r  No. 2227, 1 5 /1 1 /1 9 4 9 .  I b id . , (F . 55 ).
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of labour  in the build ing in d u s try  was p e rce iv ed ,  f ro m  s e v e ra l  q u a r te r s ,  
as  affecting  the p o s s ib i l i t ie s  for in c re a s in g  the p ro d u c tiv i ty  in the 
building in d u s try .  A cco rd ing  to the Social and E conom ic  P lann ing  Council,
L ab o u r  has been even m o re  r e s i s ta n t  to techno log ica l d eve lop ­
m en t than m an ag em en t.  T rad e  Union$£m is  pow erfu l in the 
in d u s try ,  and while som e of the r u l e s . . . a r e  d i re c te d  tow ards  
the p ro te c t io n  of th e i r  h ea lth  and s a f e t y . . .  a  co n s id e rab le  p a r t  
is  devoted to the m ain tenance  of the b a rg a in in g  pow er of labour ,  
and the advancem ent of th e i r  sp e c ia l  i n t e r e s t .  **2
The 's p e c ia l  in t e r e s t '  of building t ra d e  unions included the ' r e s t r i c t iv e  
practice* of c la s s i fy in g  c e r ta in  opera tions  as 's k i l le d '  work which, -in 
the opinion of the Social and E conom ic P lanning  Council and building 
e m p lo y e rs ,  w e re  no m o re  than 's e m i - s k i l l e d ' .  In th is  way, the a rg u m en t 
continued, "the b reak in g  down of p roduction  p r o c e s s e s  into s ingle  opera tio n s  
which can be p e r fo rm e d  by s e m i- s k i l le d  labour,  such  as  h as  been the 
b a s is  of cheap m a ss -p ro d u c t io n ,  has  been r e s i s te d ,  and p re - f a b r ic a t io n
j  itopposed .
The p re c e d in g  d e sc r ip t io n  of conditions in the build ing in d u s try  
at the end of the w ar  h as  re v e a le d  som e of the c h a r a c t e r i s t i c s  specific  
to the p r o c e s s  of building p roduc tion . It ap p eared  tha t the question  of 
in c re a s in g  p ro d u c tiv i ty  in the in d u s try  was defined d iffe ren tly ,  acco rd in g  
to the in te r e s t s  of e i th e r  o rg an ised  building e m p lo y e rs  or  t ra d e  un ions.
Thus, fo r  the f o rm e r ,  with, the tendency to n u m ero u s  la b o u r- in te n s iv e  
f i r m s ,  in the context of a sho rtage  of sk illed  a r t i s a n s ,  the question  of 
labour p rod u c tiv ity  was linked to labour cos ts ;  and the extent to which 
th e se  could be red u ced  by 'a  g e n e ra l  dilution of l a b o u r ' .  This app roach  
w as a lso  s h a re d  by lo ca l  au th o r i t ie s  and o th e r  o rg a n isa t io n s  within the 
s ta te .  F o r  t ra d e  unions, how ever, the question  of supply  of t ra in e d  
a r t i s a n s  was a d is t in c t  and s e p a ra te  is su e  f ro m  the redu c tio n  of labour
42. Social and Econom ic P lanning  Council, R ep o rt  No. 10, UG 37-1946, 
'P u b lic  W orks P ro g ra m m e  and P o l ic y ',  p a r a .  111.
43. Ibid.
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44c o s ts .  D ilu ting  the labour p ro c e s s  with o pera tive  lab o u r  potentially-
un d erm in ed  c o n tro l  by sk illed  a r t i s a n s ,  over both the fo rm  and content
of t ra in in g  and the output of p roduction , with the consequen t weakening
of th e ir  b a rg a in in g  position  v is-a -v is  wages and conditions of em ploym ent.
It was p a r t ly  fo r  th is  re a so n  that building trad e  unions had " s tre n u o u s ly
opposed" the p ro p o sa l  subm itted  by the Jo h an n esb u rg  C ity  Council Sub-
45C om m ittee  to r e p re s e n ta t iv e s  of the building in d u s try  in J a n u a ry  1945.
But the b a rg a in in g  position  of sk illed  white build ing a r t i s a n s
was th re a te n e d  f ro m  ano the r  so u rc e ,  nam ely , the p o ss ib i l i ty  of a d if fe ren t-
46ia l  wage defined on a r a c ia l  b a s is .  Thus, d isc u ss io n  on the conditions 
u nd er  which "native o p e ra t iv e s"  could be used  in the co n s tru c t io n  of houses  
in se g reg a ted  tow nships becam e bound up with the econom ic position  of 
build ing a r t i s a n s  at the end of the w a r .  The opposition by building t ra d e  
unions should, th e re fo re ,  a lso  be seen  in the contex t of the r e la t io n s  
between o rg an ised  em p lo y e rs  and building labour  on the ques tion  of wages 
and conditions of em ploym ent in the building in d u s try .
R ela tions  in the Building Industry : wages and conditions of 
em ploym ent
In addition to the c h a r a c te r i s t i c s  of building and the im p o rtan ce  
of co n tro l  o ver  the lab o u r  p r o c e s s ,  outlined aboye, th e re  w ere  o ther  
f e a tu re s  a s so c ia te d  with the need  for un ion ism  within the building t r a d e s .  
A ccord ing  to t ra d it io n a l  o rg an isa tio n  of building m ethods,  building w o rk e rs  
w ere  paid by the h o u r .  Since i t  was the h o u rly  wage which d e te rm in e d  the 
lab o u r  c o s ts  of building, the fo rm  of paym ent often p ro v ed  the ba tt leg round  
over which w ider  i s s u e s  of in d u s t r ia l  co n tro l  w ere  fought. When d e l iv e ry  
of m a te r ia ls  was delayed, w o rk e rs  w ere  f requen tly  la id  off, o r e x tra  
a r t i s a n s  could be taken on fo r  a few days to speed  up p roduc tion . This
44. S ta tem ent by J . D . F ,  B riggs ,  C ha irm an  of the South A frican  
L abour P a r ty  and the Building W ork ers  Jo in t  E xecu tive , in 
F o rw a rd ,  19 /1 /1 9 4 5 .
45. See above, p. 102.
46. Ibid. This would fac i l i ta te  the substitu tion  of ’cheap labour ' fo r  
sk illed  white a r t i s a n s .
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re su l te d  in building w o rk e rs  being unem ployed m o re  often, and fo r  longer
p e r io d s ,  than m o s t  o th e r  t ra d e s ;  and the c a su a l  n a tu re  of the building
in d u s try  had enabled em p lo y e rs  to h i re  o r  shed lab o u r  with r e la t iv e  e a se .
In se c u r i ty  and i r r e g u la r i ty  of em ploym ent, and the fo rm  of paym en t in
acco rd an ce  with t im e  w orked, w ere  m a jo r  fe a tu re s  of the building in d u s try
a sso c ia te d  with the growth of un ion ism  within the build ing t r a d e s .  Im proved
47conditions had been built  up o ver  the y e a r s ,  and the h o u r ly  wage ra te
48for building a r t i s a n s  was som ew hat h ig h e r  than fo r  o th e r  a r t i s a n s .  But,K
fo r  the above r e a s o n s ,  the annual wage was often l e s s  than that re c e iv e d  
by sk il led  w o rk e rs  in o th e r  t r a d e s .
R ela tions  between o rg an ised  em p lo y e rs  and lab o u r  in the building
in d u s try  w ere  s tra in e d  tow ards  the end of the w a r .  Building w o rk e rs
had not had an in c r e a s e  in the bas ic  wage r a te ,  a p a r t  f ro m  a c o s t  of liv ing
allow ance, s ince  1934, and ex is t in g  In d u s tr ia l  A g re e m e n ts  te rm in a te d  in
Ja n u a ry  1944. N egotia tions  betw een em p lo y ers  and t ra d e  unions fo r  a
new b as is  fo r  a g re e m e n ts  had broken down and, a t the in s tan ce  of the
tra d e  unions, the m a t te r  had  been r e f e r r e d  to a rb i t r a t io n  u n d er  W ar 
49M e a su re  No. 9. D uring  the a rb i t r a t io n  p ro ceed in g s  tow ards  the end 
of 1943, the t ra d e  un ions ' contention that, no tw ithstand ing  a m in im um  
wage of £7 14s p e r  week prov ided  for in the In d u s tr ia l  A greem ent, the 
av erag e  wage of building a r t i s a n s  did not exceed £4 19s 6d p e r  week was 
supported  by Ivan W alker , S e c re ta ry  for L abour and C o n tro l le r  of
47. In 1919, build ing w o rk e rs  had waged a s u c c e ss fu l  12 week s t r ik e  
fo r a 4 4 -h o u r  week. The av erag e  w orking week a t that tim e was 
50 o r  m o re  h o u rs .
48. In 1943, c a r p e n te r s ,  p lu m b e rs  and b r ic k la y e rs  had a m in im um  
wage r a te  of 3s 6d p e r  hour  and a 44 -h o u r  w eek. This co m p ared  
with 3s 3d p e r  hour  and a 46-hour week fo r  a r t i s a n s  in the iron, 
s tee l,  eng ineering  and m e ta l lu rg ic a l  i n d u s t r i e s . Union S ta t is t ic s 
fo r  F if ty  Y e a rs ,  Ju b ilee  Issue  1910-1960, ta b le s  G-28 and G -29.
49. South A frican  T ra d e s  and L abour Council, N ational Executive  
C o m m ittee .  M inutes of a m ee tin g  of the Sub-C om m ittee  appointed 
to in v es tig a te  a l l  a sp e c ts  of the Building S trike , 13 /12 /1947 .
TUCSA A rch iv es ,  ICS . M .868, (F .47 ) .
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50In d u s tr ia l  M anpow er, who acted  as a r b i t r a to r  in the d isp u te .  The 
W alker A w ard, p re se n te d  in M a rc h  1944, reco m m en d ed  the e s ta b lish m e n t 
of a C o m m iss io n  to inv es tig a te  a l l  the fa c to rs  which had influenced the
r i s e  in building c o s ts ,  including  in c r e a s e s  in the co s t  of building m a te r ia l s ,
the p r ic e  of land, p ro f i ts  acc ru in g  to building c o n t r a c to r s ,  in addition
51to in c r e a s e s  in the co s t  of la b o u r .  Building t ra d e  unions accep ted  the 
aw ard , which included a f re e z in g  of wages and a m e a s u re  of c o n tro l  over 
labour ,  b ecause  th ese  o th e r  fa c to rs ,  which, acco rd in g  to the C h a irm an  of 
the Building W o rk e rs  Jo in t  E xecutive , J . D . F ,  B rig g s ,  "had nothing to 
do with the w o rk e rs  in the In d u s try ” , w ere  to be c o n s id e re d  in the question  
of o v e ra l l  co s t  r e d u c t io n s .  ^
F o r  build ing em p lo y e rs ,  how ever, the aw ard  was "of such a 
rev o lu tio n a ry  n a tu re ,  and contained so m any fe a tu re s  outside the t e rm s  
of r e fe r e n c e " , th a t  the N ational F e d e ra t io n  of Building T ra d e  E m p lo y e rs ,  
ac ting  on behalf  of the A sso c ia tio n s  of M a s te r  B u ild e rs  in D urban,
it ii 58P r e to r i a  and the W itw a te rs ran d ,  was ’ com pelled  to challenge- i t  in c o u r t  .
A ccord ing  to the S e c re ta ry  fo r  the M a s te r  B u ild e rs  and Allied T ra d e s
A ssoc ia tion , the function of an a r b i t r a to r  appointed to s e tt le  wage conditions
in an in d u s try  was "not to u su rp  the functions of P a r l i a m e n t  by in troduc ing
54p ro f i t  l im ita tio n  in the fo rm  of le g is la t io n " .  The aw ard  was subsequen tly
50. W alker s ta te d  that during  1941-3, "som e 7, 000 build ing tra d e
a r t i s a n s  in the T ra n s v a a l  w ere  not em ployed fo r  m o re  than an 
av e rag e  of 40 w eeks p e r  annum ", and th is  was du r in g  the "boom
p e r io d "  of defence building. Building W o rk e rs  In d u s tr ia l  Union,
C e n tra l  S trike C o m m ittee -  Building in d u s try ,  ’S ta tem ent R e g a rd ­
ing the S trike in the Building Industry  in Jo h a n n e sb u rg  and
P r e t o r i a ’, 5 /8 /1 9 4 7 ,  p a r a .  3. TUCSA A rc h iv e s ,  .ICS M. 868,
(F . 46),
51. W alker Award published  und er  Notice No. 409, G overnm ent G azette  
E x t r a o r d in a ry , 10 /3 /1944 ,
52. F o rw a rd ,  19 /1 /1945 .
53. 'Annual R eport of the E xecutive  C om m ittee  of the M a s te r  B u ild e rs
and Allied T ra d e s  A ssoc ia tion  (W itw atersrand), fo r  the y e a r  ended 
3 1 /1 2 /1 9 4 4 ',  SAB, F e b ru a ry  1945, pp. 31 and 45.
54. M .H . M anley, S e c re ta ry  of the M a s te r  B u ild e rs  and A llied T ra d e s  
A ssoc ia tion , quoted in S ta r ,  14 /3 /1945 .
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s e t  a s ide  as  invalid  in the Suprem e C ourt.  A rb i tra t io n  was again
invoked u n d e r  the W ar M e a su re ,  with the Wage B oard  appointed as
a r b i t r a to r s .  In m any  r e s p e c t s ,  th is  aw ard , which was gazetted  on 17
N ovem ber 1944, was le s s  favourab le  to the in te r e s t s  of building
a r t i s a n s  than the o r ig in a l  aw ard  and th e re  was c o n s id e ra b le  d i s s a t i s f a c t -
55ion within the ran k s  of white building w o rk e rs .
. U nder the A rb i tra t io n  A w ard fo r  the Building In d u s try  of N ovem ber
1944, a 44-hour week of 6 w orking  days had given way to a 43-hour 5 day
week. But bu ild ing  a r t i s a n s  continued to dem and a 4 0 -h o u r  week. T h e ir
d is s a t is fa c t io n  with the aw ard  was re in fo rc e d  by the announcem ent in
e a r ly  1945 of the M in is te r  of L a b o u r 's  intention to in tro d u ce  a Bill, the
objective of which was to e n su re  fu ll em ploym ent fo r  sk il led  w o rk e rs
a f te r  the w ar  through the g rad u a l sho rten ing  of h o u rs  fo r  a l l  in d u s t r ie s .
The Jo in t  E xecu tives  of the Building T rad e  Unions dem anded a 40 -hour
week with the sam e w eekly wage; the dem and fo r  red u ced  w ork ing  h o u rs
was th e re fo re  coupled with a dem and fo r  a c o r re sp o n d in g  in c re a s e  in the
56h o u r ly  wage r a t e .  O rgan ised  em p lo y e rs  in the build ing  in d u s try  argued
tha t the p o s t -w a r  econom y was in a t r a n s i t io n a l  s ta te  and that the output
of labour did not "conform  to any known s ta n d a rd s " .  In J a n u a ry  1947, the
F e d e ra t io n  s t i l l  m ain ta ined , in an e d i to r ia l  in i ts  o ffic ia l  jo u rn a l,  that
" i t  would be unw ise to c r e a te  fa lse  wage s ta n d a rd s  by in c re a s in g  bas ic
w ages un til  the value of the p o s t -w a r  p roduction  of o u r  labour fo rce  is  
57d e te rm in e d " .
The conflic t  between o rg an isa t io n s  of build ing em p lo y e rs  and
build ing t ra d e  unions on th is  is su e  cu lm inated  f ina lly  in a p ro t r a c te d
58s tr ik e  on the W itw a te rs ran d  du ring  August and S ep tem ber 1947. But
55. Award published  u n d e r  N otice No. 1956, G overnm en t G azette ,
17 /11 /1 9 4 4 .
56. SAB, J a n u a ry  1945, p . 9.
57* SAB, J a n u a ry  1947, p. 9.
58. See below, p. 141 fo r  d iscu ss io n  on the s t r ik e .
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the 'u n se tt led  cond itions ' a f te r  the w ar w ere  r e f le c te d  a lso  in
individual c o n tra c tu a l  r e la t io n s :  one exam ple was the la rg e  O rlando
c o n tra c t  fo r  2, 350 h o u ses ,  which had been en te red  into by the
Jo h an n esb u rg  City Council and E .A .  Sayle and Son (Pty) L td . ,  in August 
591944. A d ispu te , over  the daily  output of b r ic k la y e rs  em ployed at
6 0O rlando, a ro s e  in F e b ru a ry  1945 and continued un ti l  Ju ly .  D uring  
this d ispute  and with the pub lic ity  given to the question  of output, the tim e 
wage cam e u n d e r  a ttack  f ro m  e m p lo y e rs  in the build ing in d u s try  and f ro m  
loca l  a u th o r i t ie s .  ^
Skilled building w o rk e rs  in the im m ed ia te  p o s t -w a r  y e a r s ,  desp ite  
the c o m p ara t iv e  barg a in in g  pow er which derived  f ro m  a sh o rtag e  of 
sk illed  a r t i s a n s ,  thus p e rc e iv e d  the underm in ing  of th e i r  c o n tro l  in 
th re e  a r e a s ,  nam ely , c o n tro l  o ver  the output of lab o u r ,  the fo rm  of 
paym ent, and tra in in g , both by the actions of ind iv idual e m p lo y e rs  and 
a s so c ia t io n s  of build ing e m p lo y e rs ,  and by the s ta te .  The next sec tion  
of the c h a p te r  exam in es  the ro le  which o rg an ised  lab o u r  in the building
59. See above, p. 92.
60. In F e b r u a ry  1945, the c o n tra c to r  e s t im a te d  tha t an av erag e  of only 
248 b r ic k s  p e r  b r ic k la y e r  w ere  being la id  p e r  day, w h ereas  the 
expected  output was 650. He m ain ta ined  that the r a te  of p r o g re s s  
was be ing  r e ta rd e d  e i th e r  b ecause  the build ing fo rce  was 
" d e l ib e ra te ly  going slow on the job o r  was so ineffic ien t that they 
should not be accep ted  by tra d e  unions as  qualified  b r ic k la y e r s " .  
S tr ikes  and d i s m is s a l s  ensued and the r e s u l t  was an applica tion
by the c o n tra c to r  to the Supreme Court fo r  an o r d e r  in te rd ic t in g  the 
A m algam ated  B r ic k la y e rs  T rad e  Union f ro m  encourag ing  w o rk e rs  to 
leave the s ite  at O rlando . S tar,  1 8 /7 /1 9 4 5 . Suprem e C ourt of 
South A frica ,  W itw a te rs ran d  L o ca l D ivision, 'E .A .  Sayle & Son 
(Pty) L td . v s .  A m algam ated  B r ic k la y e rs  T ra d e  Union of South 
■Africa1, 1 7 /7 /1 9 4 5 .  TUCSA A rch iv es ,  ICS M. 868 (F .4 0 ) .
61. The t im e  wage was p e r io d ic a l ly  sub jec t to a t tack  from  building 
e m p lo y e rs  whose s ta te d  p re fe re n c e  was fo r  a sy s te m  of paym ent 
by r e s u l t s ,  o r  the 'p iece -w o rk  s y s te m 1 . T rad e  un ion ism  within the 
building in d u s try  was, trad it io n a lly ,  fundam enta lly  opposed to th is  
fo rm  of r e m u n e ra t io n  on the b as is  of output ach ieved , s ince  it  
c le a r ly  u nderm ined  the w o rk e rs  c o n tro l  of output. See r e p o r t  in 
F o rw a rd ,  2 5 /1 /1 9 4 6 , on c o n tra c to rs  con traven tion  of the a rb i t ra t io n  
aw ard  by o ffer ing  'p ie c e -w o rk  r a t e s '  on housing  c o n tra c ts .  The 
sy s te m  of paym ent by r e s u l t s  was p ro p o sed  at the Annual Conference 
of the Institu tion  of M unicipal and County  E n g in e e rs ,  in August 1945, 
S ta r ,  2 7 /8 /1 9 4 5 ; and at the C onference in 1946, by D r .  H a m lin ,  City 
E n g in e e r  of Jo h an n esb u rg .  Star .  16 /9 /1946 ; 1 7 /9 /1 9 4 6 .  See v a r io u s  
a r t ic le s  in the South A frican  B uilder d u r in g  1945, and p a r t ic u la r ly ,  
SAB, A p r i l  1946, p. 9.
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in d u s try  defined fo r  i t s e l f  in r e la t io n  to the housing  c r i s i s ,  and t r a c e s  
the developm ent of the s ta t e 's  p ro p o sa ls  fo r  in te rv e n tio n  in the supply 
of sk illed  lab o u r .
3 .2 .  The P r o c e s s  of P o licy  F o rm ula tion : State In te rv e n t io n  in the 
R ela tions  of B uild ing P rod u c tio n
It was suggested  in the p re c e d in g  section  that, in the view of
building t ra d e  un ions, the supply of t ra in e d  a r t i s a n s  was a s e p a ra te  is su e
f ro m  the question  of red u c in g  labour c o s ts .  It is  the in ten tion  in th is
sec tion , f i r s t ly ,  to exam ine the re la t io n  of the sk illed  building labour
fo rc e ,  ex is t in g  at 1945, to the lab o u r  r e q u ire m e n ts  fo r  the p o s t -w a r
build ing  p ro g ra m m e ,  and the p ro p o sa ls  fo r  augm enting  the labour  fo rc e .
a
Secondly, the background to the in trodc tion  of 'e m e rg e n c y  p o w ers ' by
A
the s ta te ,  in 1945, and the re a c t io n s  to reg u la tio n s  govern ing  tra in in g  
and the c o n tro l  of lab o u r  will be d e sc r ib e d .
The D em and fo r  Skilled L abour  and L a b o u rs '  D em ands
At the s t a r t  of 1945, th e re  w ere  22, 000 a r t i s a n s  in the building
in d u s try .  With ap p ro x im a te ly  4, 000 building a r t i s a n s  in the fo rc e s  and
4. 000 who, with in tensive  t ra in in g , could be adm itted  to the in d u s try ,  a
to ta l of 30, 000 could be re a c h e d  in a co m p a ra t iv e ly  s h o r t  p e r io d  a f te r  the
w ar .  The im m ed ia te  housing  r e q u ire m e n ts  w ere  fo r  150, 000 houses  in the
u rb an  a r e a s ,  and an add itional 290, 000 would be re q u i re d  over  the next
62ten y e a r s  t i l l  1955. In e s t im a t in g  the dem and fo r  sk il led  lab o u r  the 
S ub-C om m ittee  of the N ational Housing and P lann ing  C o m m iss io n  a ssu m ed  
a f igure  of 2, 3 sk illed  a r t i s a n s  p e r  house p e r  annum . In o rd e r  to equate 
the " labour va lue"  fo r  the d iffe ren t c a te g o r ie s  of housing, p a r t ic u la r ly  fo r  
d iffe ren t s ta n d a rd s  of accom m odation  which w ere  r a c ia l ly  defined, the 
S ub-C om m ittee  a s su m e d  "four n o n -E u ro p ean  hom es as  being equal to
62. 'R e p o r t  of N ational H ousing and P lanning  C o m m iss io n  Sub-C om m ittee  
No. 4' , JCC M in u te s . 30 /1 /1945 , p. 107.
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6 3one E u ropean  h o m e 1', in t e r m s  of the sk illed  labour  input re q u ire d .
Table 3 .2  i l lu s t r a te s  the findings of the Sub-C om m ittee  and the r e q u i r e ’*
m en ts  fo r  p ro g ra m m e s  to d ea l  with the im m ed ia te  and lo n g e r - te r m  housing
n e e d s .  The conclusion  was that,  even if the s ta te  em b ark ed  on a fifteen
or  twenty y e a r  p ro g ra m m e ,  "the E uropean  needs  alone could not be 
64m et .
The position  of build ing t ra d e  unions on the housing  c r i s i s  was
c la r i f ie d  in th e ir  p ro p o sa ls  fo r  the lo n g - te rm  build ing p ro g ra m m e  which
outlined the c o llab o ra t iv e  ro le  fo r  labour* A ccord ing  to the s ta te m e n t
by J .D ,  F . B r ig g s ,  as  C h a irm an  of the Building W o rk e rs  Jo in t  E xecutive
and the South A frican  L abour  P a r ty ,  in J a n u a ry  1945, building unions
w ere  p r e p a re d  to in c r e a s e  the sk illed  labour fo rce  and would a s s i s t  in
tra in in g  w o rk e rs  ra p id ly  " to m ake up w hatever  r e a l  sh o r tag e  th e re  i s " ,
but r e o rg a n is a t io n  o r  ra t io n a lisa t io n  of the building in d u s try  had to be
accom panied  by a guaran tee  to building a r t i s a n s  tha t ex is t in g  conditions,
65which had  been bu ilt  up o ver  t h e (y e a r s ,  would not be endan g ered . In 
i ts  r e p o r t  to the N ational Housing and P lann ing  C o m m iss io n , the Sub- 
C om m ittee  had, in fact, d raw n atten tion  to the r e o rg a n is a t io n  of the 
B r i t i s h  building in d u s try  a f te r  the 1914-18 w ar .  U nder the L abour  
G overnm ent f ro m  1924, a g re e m e n t  had been re a c h e d  with building t ra d e  
unions to augm ent th e i r  n u m b e rs  in r e tu rn  fo r  a g u a ran tee  of s teady  
em ploym ent fo r  fifteen y e a r s .  In the opinion of the Sub-C om m ittee ,
63. Ib id . , A ppendices A & B, pp. 110-1. The f ig u re  of 2, 3 a r t i s a n s  
p e r  house  was b ased  on d e ta i ls  of the labour fo rce  and house p r o ­
duction in B r i ta in  d u r in g  1925-1935. The r a c i a l  ca te g o r isa t io n  in 
housing  s ta n d a rd s  was d e sc r ib e d  above in re la t io n  to the City 
C ouncil 's  p o s t -w a r  building p ro g ra m m e .  See above, p. 79.
64. Ib id . The d e ta i ls  in Table 3.2 r e f le c t  n e i th e r  the sk illed  labour 
re q u i re d  fo r m ain tenance  of ex is t ing  building s tock  ( re s id e n t ia l  and 
n o n - re s id e n t ia l ) ,  n o r  the a r t i s a n s  r e q u ire d  fo r  n o n - re s id e n t ia l  
bu ild ings. M ain tenance alone would em ploy a fu r th e r  5, 500 sk illed  
t ra d e s m e n  p e r  annum .
65. F o rw a rd ,  19 /1 /1 9 4 5 .
I1 2 3
Table: 3 .2 Housing and Skilled Labour Requirements, South African Urban D is tr ic ts ,  1945-1955.
Total 'Equivalent' White Black 'Equivalent'
__________________Totals______________________________________ ________________
Immediate R equire­
m ents,  as at 1945 150 ,000  ( 60 ,000) 30 ,000  120,000 (30,000)
Additional Require­
m ents,  to 1955 290, 000 (185, 000) 150, 000 140, 000 (35,000)
Total 440, 000 (245, 000) 180, 000 260 ,000  (65, 000)
P rogram m es:
5 yr (Immediate)
Housing 30 ,000  ( 12,000) 6 ,000  24 ,0 00  ( 6, 000)
Labour 27 ,600  13, 800 13, 800
10 yr (Total
Housing 44 ,0 00  (24,500) 18 ,000 2 6 ,000  ( 6 ,500)
Labour 56 ,350  41 ,4 00  14,950
15 yr (Total)
Housing 29 ,333  (16, 333) 12 ,000 17, 333 ( 4 ,333)
Labour 37, 566 27, 600 9, 966
20 yr (Total)
Housing 22, 000 (12, 250) 9, 000 13, 000 • ( 3, 250)
Labour 28, 175 20, 700 7, 475
* 'Equivalent' in brackets
** F igures for skilled labour required per annum underlined
Source; National Housing and Planning C om m ission , 'Repor of Sub-Committe No. 4', Appendix A & B, 
JCC M inutes, 3 0 /1 /1 9 4 5 .  pp 110-1.
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f reed o m  f ro m  the f e a r  of unem ploym ent, if la rg e  n u m b e rs  of add itional
a r t i s a n s  en te re d  the in d u s try ,  fac i l i ta ted  the r a t io n a l is a t io n  of the
B r i t ish  building in d u s try  and, d u r in g  1925-1935, while the labour
fo rce  was in c re a s e d  by 26, 5 p e r  cent, the n u m b er  of h o u ses  p roduced
6 6in c re a se d  by 100 p e r  cent.
The p ro p o sa ls  of build ing t ra d e  unions for p o s t -w a r  building in
South A fr ica  c o m p r ise d ,  e s se n t ia l ly ,  the following dem ands: that the
g overnm ent m ake i t s e l f  re sp o n s ib le  fo r  continuous em ploym ent in the
building in d u s try  fo r  a pe r io d  of 10 to 15 y e a r s ;  tha t the governm ent
appoint a c o m m ittee  to a s c e r ta in  "ex ac tly  how the build ing  in d u s try  can
be ra t io n a lis e d  and how co n tro ls . . .  can be im posed  on the building in d u s try
fo r  the p roduc tion  of h o u ses" ;  tha t p ro f i ts  in the in d u s try  be l im ited ,  as
67suggested  in the W alker  Award; and tha t the p r ic e  of building m a te r ia l s  
and land be c o n tro lled .
The dem and fo r  a guaran tee  of em ploym ent to build ing a r t i s a n s
was supported  in s e v e ra l  q u a r te r s  du r ing  the f i r s t  few m onths of
1945. In Senate D ebates  du r in g  M arch , on the policy  of the M in is te r  of
Pub lic  W orks, a gua ran tee  was p re se n te d  by L abour S enato rs  as  the
"m eans  of s e c u r in g  the d ilu tion of labour needed for the solution of the
68c o u n try 's  housing  p ro b le m s " .  The sam e a rg u m e n t was contained in
a m em o ra n d u m  p r e p a re d  by the City  E n g in ee r  of Jo h an n esb u rg  in J a n u a ry
1945 and is su e d  to a l l  m e m b e rs  of P a r l ia m e n t  and the Senate r e p re s e n t in g
69co n s ti tu en c ie s  in Jo h an n esb u rg . Following a con fe ren ce  on 19 M arch
66. 'R ep o r t  of Sub-C om m ittee  No. 4 ',  JCC M in u tes , 30 /1 /1945 , p . 109
and Appendix C, p . 112. D e ta ils  of the a g re e m e n t  between the 
L ab o u r  G overnm en t and the B r i t i sh  Build ing T rad e  Unions w ere  
published  in M em orandum  Cmd. 2151, 1924, 'H ousing  and 
F in an c ia l  P r o v is io n s ' .
67. See above, p . 118.
68. L abour S ena to rs ,  B a sn e r  and Smith, quoted in F o rw a rd , 2 3 /3 /1 9 4 5 .
69. 'R e p o r t  of the Special C om m ittee  r e  P o s t -W a r  D evelopm ent, 
E s ta b l ish m e n t  of In d u s tr ie s  E tc .  ', JCC M in u te s . 30 /1 /1945 , 
pp. 107-12.
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1945, convened by the M ayor of Jo h annesburg , which r e p re s e n te d
"public bodies sp e c ia l ly  concerned  with housing" , a te le g ra m  had been
dispa tched  to the P r im e  M in is te r ,  The g en e ra l  f e e l in g  of the co n fe ren ce ,
acco rd in g  to the M ayor,  was " f ru s tra t io n  and deep d isappo in tm en t"  at the
g o v e rn m en t 's  fa i lu re  to ac t on the r e p o r t  of the N ational Housing and
Plann ing  C om m ission  S ub-C om m ittee , p a r t ic u la r ly  the reco m m en d a tio n s
70co ncern ing  a guaran tee  of em ploym ent to building a r t i s a n s .  S m u ts ’ 
re p ly  to the M ayor of Joh an n esb u rg , dated 16 M arch , in tim a ted  thatA
"c o m p re h e n s iv e 'p ro p o sa ls  to d ea l  with a ll  a sp e c ts  of the housing  question
71/"hadJ  been p r e p a re d  by the M in is te r  of W elfare  and D em o b il isa t io n ” ; 
and, on 4 A p ril  1945, H .G . L a w ren ce , the M in is te r  of W elfare  and 
D em ob ilisa tion , announced the ’em erg en cy  p o w e rs ’ con tem pla ted  by 
the s ta te .
In addition to the H ousing  (E m ergency  P o w e rs )  B i l l 's  in tention
to give executive p o w ers  to the N ational Housing and P lan n in g  C o m m iss io n
72to acq u ire  land and u n d er tak e  the cons tru c tio n  of housing  i tse lf ,
le g is la t iv e  p ro v is io n  was m ade fo r  l im iting  the p ro f i ts  on land t ra n sa c t io n ,
73m a te r ia l s  and c o n t r a c to r s '  p ro f i ts  on 'na tional housing ' . But m o re
im p o rtan t ly ,  in the p r e s e n t  context, on the u n d e rs tan d in g  that "the in te re s t s
of the ex is t in g  la b o u r  fo rce  would not be je o p a rd ise d " ,  the S e c re ta ry  for
L abour was au th o r ise d  to negotia te  with building t ra d e  e m p lo y e rs  and t ra d e
a t  I*
unions fo r  a "m o re  s ,  .s fac to ry  n u m b er  of a p p re n t ic e s ,  s a t i s fa c to ry  wage
74s c a le s  and dilu tion of la b o u r" .
70. The following o rg an isa t io n  w ere  r e p re s e n te d  a t  the conference ; S. A. 
F e d e ra te d  C ham ber  of Industry ; A ssoc ia tion  of C h am b ers  of 
C o m m erce ; N ational F ed e ra t io n  of Building T rad e  E m p lo y e rs ;  South 
A frican  Insti tu te  of R ace R ela tions; N ational Council of Women; and 
R o ta ry  Club, which had been in s tru m e n ta l  in the convening of the 
co n fe re n c e .  T e le g ra m , M ayor of Jo h an n esb u rg ,  Im m ink, to P r im e  
M in is te r ,  Sm uts, 2 0 /3 /1 9 4 5 .  SAIRR A rch iv es ,  "B" Boxes.
71. T e le g ra m , P r im e  M in is te r ,  Smuts, to Im m ink , 2 6 /3 /1 9 4 5 .  SAIRR 
A rc h iv e s ,  "B" Boxes,
72. See above, p. 85,
73. The 'N a tiona l H ousing Schem e' in troduced  in 1944, was d e sc r ib e d  
above, p. 78.
74. M in is te r  of W elfare  and D em obilisa tion , H .G . L a w ren ce ,  in the 
Second Reading of the H ousing (E m ergency  P o w e rs )  Bill, quoted 
in S tar,  30/4/1945* a lso ,  2 9 /5 /1 9 4 5 .
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D raft  Regulations w ere  gazetted  und er  the H ousing  (E m ergency
75
P o w e rs )  Act, No. 45 of 1945, on 20 Ju ly  1945. U nder the L abour  
Regula tions , p ro v is io n  was m ade fo r  a ten  y e a r  guaran tee  of em ploym ent 
to " r e g is te r e d  a r t i s a n s "  and the S e c re ta ry  fo r  L abour  would a r ra n g e  
fo r  the tra in in g  of l e a r n e r s ;  the fo rm  and content of t ra in in g ,
. . .  being d e te rm in e d  with due r e g a rd  to the p r in c ip le  that 
native  and non-native  a r t i s a n s  w ill be r e s t r i c t e d  to p e r ­
fo rm in g  work of a n a tu re  and s tan d a rd  u su a l  in  dwellings 
. fo r  occupation o r  use  by n a tiv es  and n o n -n a t iv e s  re sp e c t iv e ly .
Thus, while the s ta t e 's  p ro p o sa l  fo r  augm enting  the build ing lab o u r  fo rce  
ap p eared  a p ra g m a tic  r e sp o n se  to the sh o rtag e , it  a lso  re f le c te d  the 
in tention to in troduce  qualita tive  changes in the fo rm  of d if fe ren tia l  
tra in in g .  T ra in in g  -both  the fo rm  and content of t ra in in g -  was t ra d i t io n ­
a lly  an im p o rta n t  so u rc e  of c o n tro l  by building t ra d e  unions over  the 
77labour p r o c e s s .  The s ta t e 's  p ro p o sa ls  w ere  based  sp ec if ica l ly  on 
changes in t ra in in g  and on s ta te -c o n tro l le d  t ra in in g  s c h e m e s .  They 
w ere  des tined , th e re fo re ,  to give r i s e  to conflic ts  betw een building tra d e  
unions and the a p p a ra tu s  of the s ta te ,  no tw ithstanding  the guaran tee  of 
em ploym ent.
The developm ent of the s ta te  t ra in in g  sch em e, and the in i t ia l  
re a c t io n s  f ro m  o rg an isa t io n s  with in te re s t s  in the r e la t io n s  of p roduction  
of housing, a re  d e s c r ib e d  below.
State T ra in in g  P ro p o sa ls
The D ra f t  R egula tions , published  in Ju ly  1945, w ere  expected  in 
th e i r  f inal fo rm  by m id -A ugus t,  But, with the negative  re a c t io n  by 
building t ra d e  unions and re p re s e n ta t io n s  to the governm ent, th is  was
delayed un til  J a n u a ry  1946. In a l e t t e r  to the M in is te r  of L abour  in
Sep tem ber 1945, the Jo in t  E xecu tives  of the Building In d u s try  had s ta ted  
th a t  "the t ra d e  unions w i l l  not a g ree  to the t ra in in g  of native  a r t i s a n s  on
75. D ra ft  R egula tions w ere  published und er  N otice No, 1243, G overnm ent 
G azette , 2 0 /7 /1 9 4 5 ,  pp. 158-73,
76. I b id . , p a r a .  82(1), p. 169.
77. See above p.
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7 8on h o u s in g . . .on  which public funds a r e  expanded". The t ra d e  unions
re c e iv e d  an a s su ra n c e  f ro m  Ivan W alker , in N ovem ber, tha t they would
be "fully  consu lted"  by the governm ent, before  any s tep s  w ere  taken
79to in troduce  "native l e a r n e r s " ;  and indeed, when the re g u la t io n s
w ere  f ina lly  published  in J a n u a ry  1946, a ll  r e fe r e n c e s  to A fricans
8 0doing sk il led  w ork had been de le ted .
But so c ia l  p r e s s u r e  fo r  governm ent action was in c re a s in g  du ring
the e a r ly  m onths of 1946. The growth of "shan ty  tow ns", and the m a te r ia l
81conditions of the thousands of s q u a t te r s  on the W itw a te rs ran d ,  was 
given in c re a s in g  ex p o su re  in the p r e s s ;  and the City E n g in ee r  of 
Jo hannesburg , D r .  H am lin , r e p re s e n te d  a s ign if ican t sec tio n  of public 
opinion, when he s ta ted  tha t i t  W'as "questionab le  w h e th e r  the ves ted  
in te r e s t s  of l e s s  than 30, 000 building tra d e  a r t i s a n s  should be allowed
78. It should be noted that th is  s ta tem en t r e f e r s  to the in fe r io r  t ra in in g ,  
which the t ra d e  union execu tives  believed  was con tem pla ted  by the 
a u th o r i t ie s ,  r a th e r  than being o v e r t ly  r a c i s t  as i t  a p p e a r s .  Jo in t 
E xecu tives  of the Building Industry  to the M in is te r  of L ab o u r,  
1 0 /9 /1945  (signed by the G en era l  S e c re ta r ie s ;  A m algam ated  
B r ic k la y e rs  T rad e  Union, Barton; A m algam ated  Society of Wood­
w o rk e rs ,  T y le r ;  Building W o rk e rs  In d u s tr ia l  Union, Blake; 
O pera tive  P l a s t e r e r s  T rad e  Union, Wilton; O pera tive  M asons 
Society; A ckerm an; S. A. E le c t r i c a l  W o rk ers  A sso c ia tio n , C a lder) ,  
enc l .  A nnexture  "B" to M em orandum  subm itted  to the M in is te r  of 
L a b o u r  by the Building W o rk e rs  In d u s tr ia l  Union, C i rc u la r  No. 
2227, 1 5 /1 1 /1 9 4 9 . TUCSA A rch iv es ,  ICS M .868. ( F .  55)
79. Jo in t  E xecu tives  of the Building Indus try  to The A cting P r im e  
M in is te r ,  H ofm eyr, r e  'In troduction  of Native COTT L e a r n e r s  into 
the Building In d u s try ',  31 /10 /1946 , p a r a  2 . TUCSA A rc h iv e s ,  ICS 
M. 868 (F .4 2 ) .
80. R egulations published  und er  Notice No. 3593, G overnm ent G azette , 
1 1 /1 /1 9 4 6 .
81. See above, p .  67.
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to de lay  the e s s e n t ia l  build ing p ro g ra m m e .
In A p r i l  1946, the D ire c to ra te  of D em obilisa tion  is su e d  a c i r c u la r
which outlined a s e p a ra te  sch e m e  for the in tensive ,  fu ll- t im e t ra in in g
of A frican  ex -v o lu n te e rs ,  u n d er  the C e n tra l  O rgan isa tion  of T echn ica l
8 3T ra in ing , COTT, Schem e. A lm ost six  m onths l a t e r ,  at a m ee tin g  in
S ep tem ber 1946 of the Jo in t  A dv iso ry  Board  fo r  the Building Industry ,
c
Ivan W alker announed the g o v e rn m en t 's  intention to im p lem en t the
tra in in g  schem e outlined in the c i r c u la r  of the D ir e c to ra te  of D e m o b il isa t-  
84 ^ion. The COTT sch em e  envisaged tech n ica l  t ra in in g  in ten groups of
occupations; building t ra d e s  co m p r ise d  the f i r s t  group and d e ta i ls  of the
p ro p o sed  schem e w ere  outlined to the Jo in t  E x ecu tiv es  of the Building
8 5In d u s try  by the A cting P r im e  M in is te r  in N ovem ber 1946. These
82. M em orandum  by City E n g in ee r ,  D r .  H am lin , JCC M in u tes ,
3 0 /1 /1 9 4 5 , p . 109. This  them e was expounded by the Institu te  of 
Race  R ela tions  and so ld ie r s  o rg a n isa t io n s .  See, in p a r t ic u la r ,  
M em orandum  by the* D ir e c to r  of the Institu te  of Race R ela tions ,
J .D .  R heinalt Jo n e s ,  'The P la c e  of n o n -E u ro p ean s  in Industry ,
Housing and o th e r  M unicipal P r o b le m s ' ,  subm itted  to the N ational 
Housing and P lann ing  C om m ission  in e a r ly  1945, c ited  ex ten s iv e ly  
in SAB, A p r i l  1945, pp. 9-11. At a con fe rence  in Jo h an n esb u rg ,
1 8 /2 /1946 , convened jo in tly  by the South A frica  Legion, B . E . S . L . ,  
the M .O .T .H .  o rgan isa tion  and the Springbok Legion, " sp e a k e rs  
u rg ed  u se  of Native a r t i s a n s 11, acco rd in g  to r e p o r t  in S tar, 1 8 /2 /1 9 4 6 .  
It should be noted that the Jo h an n esb u rg  City  C ouncil was i tse lf  
divided on th is  i s s u e .  See below, p. 132,
83. D ire c to ra te  of D em obilisa tion , D em obilisa tion  H e a d q u a r te rs  
P re to r ia ^  C ir c u la r  r e ,  'In tensive  F u l l -T im e  T ech n ica l  T ra in in g  
C o u rse s  fo r  Native e x -V o lu n te e rs 1, 16 /4 /1946 , r e f . 1 1 /7 /4 ,  to 
O ffice rs  com m anding  a l l  N .M .C .  D is p e rs a l  D epots and B . E . E .  
B ureaux . SATLC c i r c u la r s ,  TUCSA A rch iv es ,  ICS M .868 (F .4 2 ) .  
P r i o r  to the fo rm ula tion  of th is  s e p a ra te  sch em e , an in tensive  COTT 
schem e had been developed fo r  e x -v o lu n te e rs  in g e n e ra l .  See 
publication  of D ire c to ra te  of D em obilisa tion , 'T he  T ra in ing  of ex -  
V olun teers  fo r  the Building In d u s try ',  G .P .S ,  41693-1945/6 .
84. Jo in t  E xecu tives  of the .Building In d u stry  to The Acting P r im e  M in is te r ,  
H ofm eyr, r e  'In troduction  of Native COTT L e a r n e r s  into the Building 
In d u s try ',  31 /10 /1946 , p a r a .  5. TUCSA A rc h iv e s ,  ICS M. 868(F. 42),
85. P r iv a te  S e c re ta ry  to The Acting P r im e  M in is te r  to Jo in t  E xecu tives  
of the Building Industry ,  11 /11 /1946 , encl.  G e n e ra l  S e c re ta ry  (K .J .  
G eorge), South A frican  A ssocia tion  of M unicipal E m p lo y ees ,  'R ep o r t  
to G e n e ra l  E xecu tive  C oun c il-T ra in in g , N o n -E u ro p e a n s ' ,
R ef .G S /H 05N A L 3J .3/ 12/1946, p a r a . 10, p p .(d ) - ( j ) .  TUCSA 
A rc h iv e s ,  ICS M .868 (F .4 2 ) .
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included, the n u m b e rs  of l e a r n e r s  to be tra ined ; the fa c t  tha t they would
not n e c e s s a r i ly  be confined to ex -v o lu n te e rs ;  de ta ils  on the p e r io d  of
th e o re t ic a l  t ra in in g  and the fac t  tha t "they will not be t ra in e d  in the
sam e deg ree  of s k i l l  as  the E uropean  a r t is a n  but in a cco rd an ce  with
the r e q u ire m e n ts  of native  housing"; the wage r a te  would r i s e  by effluxion
of tim e to 2s p e r  hour, "but not in ex c e ss  th e reo f" ;  and the em ploym ent
of t r a in e e s  would be by lo ca l  au th o r i t ie s ,  fa iling  which, public  u ti l i ty
c o n c e rn s ,  o r  la s t ly ,  by p ro f i t -m a k in g  e n te r p r i s e s  confined to " p re s c r ib e d
8 6n o n -E u ro p ean  a r e a s " .
To im p lem en t the C e n tra l  O rgan isa tion  of T ech n ica l  T ra in in g  
Schem e, d e sc r ib e d  above, the s ta te  c le a r ly  re q u i re d  the coopera tion  of 
white lab o u r  in the building in d u s try .  F o r  th is  r e a so n ,  p e rh a p s ,  the 
S e c re ta ry  fo r  L ab o u r  had delayed m aking  his  announcem ent un til  the
87em ploym ent gua ran tee  ag re e m e n t cam e into opera tion  on 1 August 1946.
The a g re e m e n t  had taken  fifteen m onths to nego tia te  betw een the governm ent
and tra d e  unions in the building in d u s try .  Only 60 p e r  cen t of building
a r t i s a n s  had accep ted  the g uaran tee  and r e g i s te r e d  in t e r m s  of the
ag re e m e n t,  how ever, and the date fo r r e g is t r a t io n  was extended un ti l
8 8m id -O c to b e r  1946. But, following a m ee ting  of the Jo in t  A dvisory
B oard  on 28 O ctober , the governm ent was again r e q u e s te d  not to p ro ceed
89with the schem e un til  f u r th e r  negotia tions  had taken p la c e .  D esp ite
86 . Ib id . ,  p a r a .  6(b), (c), (d) and (f).
87. A g reem en t,  G overnm ent of the Union of South A fr ic a ,  Building 
In d u s try  T rad e  Unions, P ro c la m a tio n  No. 3 of 1946 u n d er  the 
H ousing (E m erg en cy  P o w e rs )  Act, No. 45 of 1945. Signed by 
M in is te r  of L abour,  G. Steyn, fo r  the G overnm ent, 30 /4 /1946 ; 
J . D . F .  B riggs  & W. Blake, fo r  Building W o rk e rs  In d u s tr ia l  
Union, 2 5 /5 /1946 ; N. Atkinson & J .  J .  C a ld e r ,  S. A. E le c t r i c a l  
W o rk e rs  A ssoc ia tion , 25 /5 /1946 ; H. H ussion  & A. W. H. R ose , 
W es te rn  P ro v in c e  Building E le c t r ic a l  and Allied T ra d e s ,  31 /5 /1946 ; 
M. J .  Otto & A..E. B arton , A m algam ated  B r ic k la y e r s  T rad e  Unions 
of South A frica ,  1 5 /7 /1 9 4 6 .  R ecords  of the Building W orkers  
In d u s t r ia l  Union, TUCSA A rch iv es ,  ICS M. 868, (F. 45).
88. Rand Daily M ail , 2 / 8 / 1946. In Sep tem ber, acco rd in g  to a r e p o r t ,  
only 3, 580 of the 21, 853 elig ib le  a r t i s a n s  in the building in d u s try  
had r e g i s t e r e d  fo r the g u aran tee .  F o rw a rd ,  2 7 /9 /1 9 4 6 .
89. Jo in t  E xecu tiv es  of the Building Industry  to The A cting P r im e  
M in is te r ,  H ofm eyr, r e  'In troduction  of Native COTT L e a rn e r s  into 
the Building In d u s t ry 1, 31 /10 /1946 , p a r a s .  6 and 7. TUCSA A rch ives  
ICS M. 868 (F . 42).
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th e se  r e p re s e n ta t io n s  -and  both em p lo y e rs  and t ra d e  unions w ere  
r e p re s e n te d  on the Jo in t  A dv iso ry  B o a rd -  a COTT sch em e was in itia ted  
in Jo h an n esb u rg  in N ovem ber 1946. Before exam in ing  the r e sp o n s e s  of 
em p lo y e rs  and t ra d e  unions in the building in d u s try  and the po ten tia l  
p o li t ica l  r e p e rc u s s io n s  of the s ta t e 's  ac tions, those f a c to rs  which help to 
explain  the g o v e rn m en t 's  d e te rm in a tio n  to p ro ceed  in the face of trad e  
union opposition need to be iden tified .
The g o v e rn m en t 's  in tention to im p lem en t the COTT in tensive  
tra in in g  sch em e , with d if fe re n tia l  wage r a t e s  as an in te g ra l  com ponent, 
desp ite  the opposition f ro m  o rg an ised  white lab o u r ,  was based  to a la rg e  
ex ten t on the r e s u l t s  of the 'e x p e r im en ta t io n ' u n d e r tak en  by loca l  a u th o r i t ie s  
f ro m  the beginning of 1945, and the r e p re s e n ta t io n s  m ade  on th is  b a s is  
by lo ca l  au th o r it ie s  and o th e r  o rg a n isa t io n s .  The schem e a lso  re f le c te d  
a policy  which w as, in fact,  in  opera tion  in o th e r  b ra n c h e s  of the s ta te ;  
fo r  the D e p a r tm e n t of Native A ffa irs  had a lre a d y  t ra in e d  A frican  e x ­
v o lu n tee rs  and had fo rm ed  'bu ild ing  gangs' to do w ork in the 'N ative T ru s t
A r e a s ' .  The D ire c to ra te  of D em obilisa tion  co n tr ib u ted  2s p e r  day to the
90wages of ' t r a in e e s '  in lieu  of paying fo r  the t ra in in g .  In addition, the
r e s u l t s  of the housing  su rv e y  of 560 lo ca l  a u th o r i t ie s ,  conducted by the
N ational Housing and P lann ing  C om m ission , had e s ta b lish e d  that, of the
164, 000 h ouses  needed im m e d ia te ly  in u rb an  a r e a s ,  126, 000 w ere
91re q u ire d  fo r  A fr ic a n s  .
90. A ccord ing  to the M in is te r  of Native A ffa irs ,  M a jo r  P .  van d e r  Byl, 
a t a con ference  on housing  for A frican  e x -v o lu n te e rs  convened by
the Springbok Legion and the M .O .T .  H, o rg an isa t io n s  in Jo h annesburg , 
11 /7 /1 9 4 6 , Mthe Native A ffa irs  D e p a r tm e n t . . .  w as continuing to 
p r e s s  fo r  the w idest accep tance  of the p r in c ip le  that n a tiv es  should 
be em ployed to build fo r  th e i r  own people in u rb an  loca tions  and 
v i l la g e s .  R ates  of pay accep tab le  to n a t iv es ,  but le s s  than tra d e  
union r a t e s ,  would keep the co s t  of dw ellings to a leve l  co m m e n su ra te  
with the ab ili ty  of the native occupants to p ay " .  Rand D aily  M ail , 
12 /7 /1946 ; S tar, 1 1 /7 /1 9 4 6 . The Native A ffa irs  D ep a r tm en t had 
fo r som e tim e used  e x -v o lu n te e rs  to do 'native t r u s t  work' in the 
H a m a n sk ra a l  and K ingw illiam stow n d i s t r i c t s .  See for in s tance  
the r e p o r t  of the D ir e c to r  of the Institu te  of Race R ela tions , R heinallt  
J o n e s ,  a f te r  a tou r  of 'na tive t r u s t  a r e a s ' ,  c i ted  in Rand D aily  M ail, 
1 8 /6 /1 9 4 5 . ™
91. C h a irm an  of N ational H ousing and P lann ing  C om m iss ion , M ajo r  
Brin ton , a t  a con fe ren ce  of E d i to r s ,  P r e to r i a .  S ta r ,  9 /7 /1 9 4 6 .
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S ev e ra l  lo ca l  au th o r it ie s  had em b ark ed  on "e x p e r im e n ta l
p ro g ra m m e s " ,  following a m ee tin g  in D ecem b er  1944 of the A ssoc ia tion
of Reef M an ag ers  and Superin tendents  of U rban N ative A d m in is tra tio n
92and Native C o m m is s io n e r s .  A w e ll-pub lic ised  e x p e r im e n t  at
P ie te r m a r i t z b u r g  had com bined a d eg ree  of p r e - f a b r ic a t io n  with
v a r ia t io n s  in the b as ic  wage r a t e s  fo r  'a r t i s a n s ' ,  and the savings
obtained on ru lin g  c o n tra c t  p r ic e s  av e raged  22 p e r  cen t on co n s tru c t io n  
93c o s ts .  S im ila r ly ,  the V ereen ig ing  M unicipality  had co n s tru c te d  houses
94
d e p a r tm e n ta l ly  with an e s tim a te d  sav ing  of 15 p e r  cen t.  M ethods of
co n s tru c t io n  as  a l te rn a t iv e s  to b r ickw ork  which re d u c e d  the am ount of
sk il led  lab o u r  r e q u ire d  and w ere  adaptable  to m a s s  p roduction  had been
ex p e r im en ted  with. Unconventional building m ethods which re l ie d  l e s s
on the tra d i t io n a l  c r a f t  p r o c e s s e s ,  such as the P i s e - d e - T e r r e  method
which had been adopted by the S. A. Railw ays and H a rb o u rs  in a housing
95schem e fo r  A frican  ra i lw a y  w o rk e rs ,  w ere  sp e c if ic a l ly  favoured  by
such o rg a n is a t io n  as  the S. A. Ins titu te  of Race R ela tions  which an ti-
96cipa ted  red u ced  opposition f ro m  c ra f t  unions on th is  b a s is .
92. See ab o v e ,  p . 101.
93. The sch em e  u ti l ise d  p r e - c a s t  co n c re te  r a f t e r s  and roofing  s labs;
and a build ing w ork fo rce  of 17 A frican  'a r t i s a n s ' ,  on s ix  wage 
s c a le s  ac c o rd in g  to p ro fic ien cy , 25 unsk il led  la b o u re rs ,  and 1 
white s u p e rv is o r ,  had com ple ted  100 e x p e r im e n ta l  houses  of 3 ty p es .  
D a rv il l ,  D . ,  'P i e t e r m a r i t z b u r g ' ,  P a p e r  d e l iv e re d  at the 24th Annual 
C onference  of the Institu te  of M unicipal and County E n g in e e rs ,
August 1945, SAB, F e b ru a ry  1946, pp. 2 1 -3 .
94. S tar, 29 /6 /1 9 4 5 ; Rand D aily  M a il , 2 /7 /1 9 4 5 .
95. In the m ethod em ployed by the S. A. Railw ays and H a rb o u rs ,  w alls
w ere  built up within m oveable  f ra m e s  by un sk il led  la b o u re r s  und er  
the su p e rv is io n  of 1 fo rem an . The co s t  of lab o u r  and m a te r ia l  
was £140 fo r  a 3-room ed dwelling with b a th ro o m . (Com pare with 
Table 2 .7  above, p . 83 ). D ire c to r  of S. A, In s ti tu te  of R ace
R ela tions , J .D .  R heinallt  Jo n e s ,  to The Town C le rk ,  M unicipality  
of E a s t  London, 5 /1 /1 9 4 6 , in re p ly  to a r e q u e s t  fo r  in fo rm ation  on 
how to develop a sch em e for u s ing  A frican  'o p e ra t iv e s '  on m un ic ipa l  
housing. SAIRR A rch iv es ,  "B" Boxes.
96. Ib id . See a lso  M em orandum  p re p a re d  fo r  the S. A. Institue  of Race 
R ela tions  and fo r  d is tr ib u tio n  to a l l  loca l  a u th o r i t ie s ,  A rch ibald ,
A. J . , 'N ative H ousing- the only r e a ly  solution; co n s tru c t io n  by 
native  la b o u r ' ,  8 /1 /1 9 4 6 ,  Ref, R. R. 11 /46 .
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But, as  f a r  as  the Jo h an n esb u rg  City C ouncil 's  ex p e r im e n ta l  
p ro g ra m m e  was co n cern ed , the Council i t s e l f  was divided on the i s s u e .
The L abour  P a r ty  Group in the Council had co n s is te n t ly  opposed the 
em ploym ent of t ra in e d  A frican  a r t i s a n s  at d if fe re n t ia l  w ages , m ain ta in ing  
the tra d e  union p r in c ip le  of 'the r a te  fo r  the job' . The em p h as is  in 
Jo h a n n e sb u rg 's  ex p er im en ta t io n  had tended, th e re fo re ,  tow ards  tech n ica l  
innovations in c o n s tru c t io n a l  m ethods,  and w here  's u b s t i tu t io n 1 had
97o c c u r re d ,  it  had been  in the field of building m a te r ia ls ,  r a th e r  than lab o u r .  
Thus at a City Council m ee tin g  in June 1945, a f te r  a lengthy debate , the 
reco m m en d a tio n  tha t the Council u se  t ra in e d  A frican  lab o u r  e x p e r im en ta l ly  
was r e je c te d  by 14 vo tes  to 9. The Jo h an n esb u rg  C ity  Council had, how ­
e v e r ,  r e f e r r e d  the ques tion  to the M in is te r  of L ab o u r  and the M in is te r
of Native A ffa irs ,  with the re q u e s t  that the Cabinet C om m ittee  r e p o r t
98"as  soon as  p o s s ib le " .  The growth and in ten s i ty  of the sq u a tte r  
'm o v e m e n ts 1, with which the Jo h an n esb u rg  City Council was confronted  
d u r in g  1946, gave weight to the a rg u m en t of the R a te p a y e rs  P a r ty  and to 
that of the C ity  E n g in e e r ,  c ited  above.
But why had the N ational F e d e ra t io n  of Building T rad e  E m p lo y e rs ,  
in conjunction with the Jo in t  E xecu tives  of the Building In d u s try  tra d e  
unions, ca lled  on the governm ent in O ctober 1946 not to p ro ceed  with 
i ts  t ra in in g  schem e un til  f u r th e r  negotia tions  had taken  p lace?  As s ta ted  
above, o rg an ised  em p lo y e rs  in the building in d u s try  had  re c o rd e d  th e i r  
a g reem en t with the p ro p o sa l ,  tha t A fricans  be t ra in e d  fo r  work on lo ca l  
au th o r ity  housing  sc h e m e s  in the ' lo c a t io n s ',  a t the Annual C o n g ress  in 
1944, 1945 and again  in 1946, an tic ipa ting  a flow of t ra in e d  la b o u re r s  
into the in d u s try  f ro m  th is  so u rce ;  and, s ince f ro m  the ra n k s  of 
'u n sk il led ' but t ra in e d  la b o u re rs  a c la s s  of s e m i- s k i l le d  o p e ra t iv es  could
97. 'R ep o r t  of Special H ousing C om m ittee ' (N on-E uropean  E x p e r im e n ta l  
Housing), JCC M inutes , 25 /6 /1 9 4 6 , p. 733. See a lso  Table 2 .7 ,
p . 83 above, fo r  build ing c o n tra c to rs  involved in the e x p e r im e n ta l  
p r o g r a m m e .
98. Rand P a i l  M ail, 1 9 /6 /1 9 4 5 .  The d iv is ions  within the City Council 
w ere  r e p o r te d  on in S ta r ,  11 /7 /1945 . See a lso  JCC M inutes , 
2 9 /5 /1 9 4 5 ,  p . 486.
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be se le c ted ,  the policy was p e rc e iv e d  as in the lo n g - te rm  in te re s t s
in t e r m s  of in c re a s in g  labour p roduc tiv ity .  W here the COTT schem e
fo rm u la ted  by the D ire c to ra te  of D em obilisa tion  d iffe red , in the opinion
of building e m p lo y e rs ,  f ro m  the o r ig in a l  p ro p o sa l ,  was th a t  w h ereas
in the in i t ia l  p ro p o sa l  A frican  w o rk e rs  could have been excluded f ro m
the ra n k s  of sk illed  w o rk e rs  and ' 'p rev en ted  in d ire c t ly  f ro m  com peting
with E u ro p ean  a r t i s a n s ,  the re c o g n ised  and re la t iv e ly  p e rm a n e n t  s ta tu s
c o n fe rre d  on n a t iv es  t ra in e d  by the State p la c e s  them  in a d iffe ren t c a te g o ry
99to the c a s u a l ly - t r a in e d  n a tiv es  em ployed by loca l  a u th o r i t ie s " .
The p o ten tia l  p o l i t ic a l  r e p e rc u s s io n s ,  which w ere  in h e ren t  in s ta te  
in te rven tion  in t ra in in g ,w e re  m o re  exp lic it ly  dea lt  with by the t ra d e  union 
ex ecu tiv es .  Ivan W alker, at s e v e ra l  m eetings  of the Jo in t  A dv iso ry  B oard  
w here the i s s u e  was d isc u s se d ,  s ta ted  that a r t i s a n s  w e re  not n e c e s s a r y  to 
the 'type  of build ing p ro p o sed  to house n a t iv e s ' .  F o r  t ra d e  unions, how ever, 
although,
the s tan d a rd  of t ra in in g  in tended by the au th o r i t ie s  is  
l i t t le  h ig h e r  than is  r e q u ire d  to p roduce sk il led  la b o u re rs  
o r  a s s i s ta n t s ,  such exact d is tinc tion  is  un like ly  to weigh 
with m e m b e rs  who see  in the em ploym ent of n a t iv es  " tra in ed  
by the G overnm en t"  a grave th re a t  to th e ir  econom ic and 
r a c ia l  s e c u r i t i e s .  iUU
This them e w as taken up in an e d i to r ia l  in the jo u rn a l  of the N ational 
F e d e ra t io n  of Building T rad e  E m p lo y e rs ,  in D e c e m b e r  1946. "Adequate 
s a fe g u a rd s" ,  in the opinion of the e d ito r ,  w ere  not p o ss ib le  in the 
application  o r  adaptation  of ex is t in g  in d u s tr ia l  leg is la t ion ; ye t  conditional 
ap p ro v a l of the po licy  im p lied  "a  to ta l  seg reg a t io n  of the native  labour 
em ployed on such  s c h e m e s  f ro m  the r e s t  of the Building In d u s try " .  Ways 
and m eans  to c o n tro l  the m ovem ent of "native lab o u r"  w ere  re q u i re d .  But,
99. SAB, D e c e m b e r  1946, p. 9. (em phasis  added)
100. G e n e ra l  S e c re ta ry  (K. J .  G eorge), South A frican  A ssoc ia tion  of 
M unicipal E m p lo y ees ,  'R ep o r t  to G en era l  E xecu tive  Council - 
T ra in in g  N o n -E u ro p e a n s ' ,  Ref. GS/H05NAL3, 13 /12 /1946 , p a r a .  14, 
p . (j). (em phasis  added), e n d .  South A frican  A ssoc ia tion  of 
M unicipal E m p lo y ees ,  Agenda for 111th M eeting  of G en e ra l  E xecu tive  
Council, M arch  1947, Annexure 1. TUCSA A rc h iv e s ,  ICS M .868 
(F .4 2 ) .
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a t the end of 1946, the heigh tened  s tru g g le s  by A frican  w o rk e rs  had
. 101 , ,c lim axed  with the A frican  m ine w o rk e rs  s t r ik e ,  and in the face of
p o li t ica l  c o n s id e ra t io n s ” such as th is ,  the e d i to r ia l  concluded tha t
" m e a s u re s  to p rov ide  fo r  d i re c t  d isc r im in a t io n  on a r a c i a l  b a s is  m ay
102not be found p o s s ib le .  ”
The fina l sec tion  of th is  c h a p te r  focuses  on the re la t io n s  between
tra d e  unions and the s ta te ,  with the g o v ern m en t 's  p u r s u i t  of i ts  policy ,
and the context within which white w o rk e rs  p e rc e iv e d  s ta te  t ra in in g  
sc h e m e s  as  a th r e a t  to th e i r  'econom ic  and r a c i a l  s e c u r i t i e s ' .
3 ,3  T rad e  Union In te rac t io n  with the State: Social R e la tions  in a 
W ider Context
This f ina l sec tion  of the c h a p te r  d e sc r ib e s  the d e te r io ra t in g  
r e la t io n s  between building t ra d e  unions and the s ta te  around the tra in in g  
i s s u e .  It exam ines  the context within which the debate  on t ra in in g  and 
'adequate  sa fe g u a rd s ' becam e linked with the in te r e s t s  of white w o rk e rs  
outside the building in d u s try  in the im m ed ia te  p o s t -w a r  y e a r s .
When the COTT schem e fo r  tra in in g  A frican  e x -v o lu n te e rs  fo r
the building in d u s try  had f i r s t  been  fo rm u la ted  by the D i r e c to ra te  of 
103D em obilisa tion , it  ap p eared  that, a t this s tage ,  th e re  was li t t le
co n sen su s  within the building t ra d e  unions on the t ra in in g  is s u e .  The
South A frican  T ra d e s  and L ab o u r  Council c i r c u la r i s e d  the d ra f t  p ro p o sa ls
in M ay 1946 and s e v e ra l  unions responded  fav o u rab ly .  The A frican  C em ent
104W o rk e rs ' Union, fo r  in s tan ce , suggested  "whole -h e a r te d  support"  and
101. O 'M eara, D . ,  'T he  1946 A frican  M in e w o rk e rs '  S tr ik e  in the P o l i t ic a l  
Economy of South A f r ic a ' ,  in Bonner, P .  (ed), W orking P a p e r s  in 
Southern A frican  S tud ies , ASI Com m unication  No. 5, 1977; a lso , 
Sim ons, H . J .  and Simons, R . E . ,  C lass  and Colour in South 
A frica ,  c h a p te r  24 in p a r t ic u la r .
102. SAB, D e c e m b e r  1946, p. 9.
103. See above,- p. 128.
104. S e c re ta ry ,  A frican  C em ent W ork ers  Union to S e c re ta ry ,  South 
A frican  T ra d e s  and L abour  Council, 1 0 /6 /1 9 4 6 .  TUCSA A rch iv es ,
ICS . M . 868 (F .4 2 ) .
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the Building W o rk e rs  In d u s tr ia l  Union a lso  had no objection  to the
105sch em e, p rov ided  that a p ro te c t iv e  c lause  was in s e r te d .  O ther
unions, such as the A m algam ated  Society of W oodw orkers  and the
106A m algam ated  E n g in ee r in g  Union, s tro n g ly  opposed the sch em e.
All unions ag re e d ,  how ever, tha t the governm ent had not consu lted  
them  suff ic ien tly  in the fo rm ula tion  of the sch em e , and tha t lack  of 
consu lta tion  co n travened  the H ousing (E m ergency  P o w e rs )  Act of 1945. 
On th ese  grounds, and supported  by the building e m p lo y e r s 1 r e p r e s e n t ­
a t iv e s  on the Jo in t  A dv iso ry  B oard , they had re q u e s te d  a s tay  in the
108im plem en ta tion  of the sch em e .
107
D esp ite  these  r e p re s e n ta t io n s ,  a t ra in in g  sch em e  was in it ia ted
at M iln e r  P a r k ,  Jo h a n n e sb u rg  on 11 N ovem ber 1946 with 50 A frican
e x -v o lu n te e rs .  The Building W o rk e rs  In d u s tr ia l  Union im m e d ia te ly
re fu se d  to co o p era te  o r  to have anything to do with the sc h e m e . The COTT
in s t r u c to r s  w ere  o rd e re d  to w ithdraw , o r  face expulsion  f ro m  the Union,
and, desp ite  governm ent o ffe rs  of p ro te c t io n ,  they le f t  the t ra in in g  sch em e .
109The governm ent continued the schem e with a rm y  in s t r u c to r s .  N ot­
w ithstand ing  the unam biguous attitude of'the Building W o rk e rs  In d u s tr ia l  
Union, the build ing unions as  a whole had no defin itive po licy  on the 
t ra in in g  i s s u e .  The Jo in t  E xecu tives  of the Building In d u stry ,  which
105. G e n e ra l  S e c re ta ry ,  Building W orkers  In d u s t r ia l  Union (Blake) to 
S e c re ta ry ,  South A frican  T ra d e s  and L a b o u r  Council, Ref, DeM 
5,9712, 18/6/1.946, TUCSA A rch iv es ,  ICS M .868 (F .4 2 ) .
106. G e n e ra l  S e c re ta ry ,  A m algam ated  Society of W oodw orkers  to S e c re ta ry ,  
South A frican  T ra d e s  and L abour Council, Ref. No. H P T /L B .  3096, 
14 /6 /1946 ; S e c re ta ry ,  A m algam ated  E n g in ee r in g  Union to S e c re ta ry  
South A frican  T ra d e s  and L abour Council, Ref. P W H /L Z , 1 0 /6 /1 9 4 6 .  
TUCSA A rch iv es ,  ICS M .868 (P . 42).
107. The H ousing (E m erg en cy  P o w e rs )  Act, No. 45 of 1945, Section 2(1), 
p a r a .  5, p rov ided  that no regu la tion  could be m ade u n le ss  the M in is te r  
of L abour had consu lted  those tra d e  unions r e g i s t e r e d  u n d er  the 
In d u s tr ia l  Concilia tion  Act, No. 36 of 1937.
108. See above, p. 129.
109. Sunday T im e s , 10 /11 /1946; SAB, D ecem b er  1946, p. 11.
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r e p re s e n te d  5 unions, had com e to g e th e r  du ring  the nego tia tions  with the
governm ent on the question  of guaran teed  em ploym ent in the building
in d u s t ry .'*''1' 0 That the Jo in t E xecu tives  had not built up any s tab le  cohesion
as  a body, how ever, was shown in the lack of unan im ity  on the guaran tee
a g reem en t,  which le f t  cons ti tuen t unions f re e  to accep t o r  r e je c t  the
g u aran tee .  The Jo in t  E xecu tiv es  cam e tog e th e r  again  on the t ra in in g
is su e  and, when on 10 D e c e m b e r  1946 they sen t a deputation to the S. A.
T ra d e s  and L abour  Council "p ro te s t in g  aga ins t  the d ic ta to r ia l  ac tions  of
the a u th o r i t ie s " ,  they w ere  u rg ed  to d e te rm in e  a g e n e ra l  policy  which
would be "in the in te r e s t s  of a l l  w o rk e rs  in the in d u s t ry " .  F o r  its
p a r t ,  the T ra d e s  and L abour Council re q u es ted  the governm ent to c a l l  a
n a t io n a l  con ference  of a l l  in te re s te d  p a r t ie s  befo re  p ro m u lg a t in g  any
112reg u la tio n s  fo r  the build ing in d u s try .
G overnm ent offic ia ls  m e t  t ra d e  union r e p re s e n ta t iv e s  a t a m ee tin g
on 24 Ja n u a ry  1947, the p u rp o se  of which was to d raw  up p ro te c t iv e
re g u la t io n s .  P r i o r  to th is ,  in e a r ly  Jan u a ry ,  a 's ta te m e n t  of policy '
had  e m erg ed  f ro m  the build ing un ions. A ccord ing  to the s ta tem en t,  the
an sw er  was "not p o o r ly  built h ouses  fo r po o rly  paid  N atives ,  but h ig h er
wages a l l  round and an in c re a se d  governm ent subsidy  w here  n e c e s s a r y " .
F inancing  su b -econom ic  housing  was the r e sp o n s ib i l i ty  of the s ta te  and
lo ca l  a u th o r i t ie s .  T rad e  unions in the building in d u s try  would not accep t the
p r in c ip le  that wage r a t e s  of a r t i s a n s  should be low ered  to m ake sc h e m e s
"fo r  housing  poor  people at low r e n t s "  p o ss ib le .  N egotia tions should be
opened in the 'e s ta b l ish e d  t ra d e  union m a n n e r ' on s e v e ra l  m ain  l in es  of
policy, which included the following: that A fricans  be given p r o p e r  t ra in in g  
+hemto enable to becom e fully  tra in e d  a r t is a n s ;  that d u r in g  the le a rn e rs h ip  
A
p erio d ,  c o n tro l  o v e r  conditions be ves ted  in a co m m ittee  com posed  of
110. The Jo in t E xecu tives  of the Building Industry  c o m p r ise d  the A m a l­
gam ated  B r ic k la y e r s  T rad e  Union, the A m algam ated  Society of 
W oodw orkers , the Building W orkers  In d u s tr ia l  Union, the O pera tive  
P l a s t e r e r s  T rad e  Union and the S. A. E le c t r i c a l  W ork ers  A sso c ia tio n .
111. South A frican  T ra d e s  and L abour  Council, N a tiona l Executive  
C om m ittee ,  M inutes  of M eeting, Jo h annesburg , 10 /12 /1946 , pp. 5-9. 
TUCSA A rch iv es ,  ICS M .868 (F .4 3 ) .
112. I b id . , p . 9.
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e m p lo y e rs  and t ra d e  unions re p re s e n ta t iv e s ;  that, once qualified
a r t i s a n s ,  A frican s  should fa ll  u n d er  the In d u s tr ia l  Council a g re e m e n ts
o r  A rb i tra t io n  A w ards  fo r  the building in d u s try  in the a r e a  concerned ,
113and not be exem pted  in t e r m s  of the In d u s tr ia l  Concilia tion  Act;
and that l e a r n e r s  should be confined to w ork on "native housing  in Native 
114a r e a s " .  Thus, while the t ra d e  unions wanted p r o p e r ly  t ra in e d  
a r t i s a n s ,  they wanted to c o n tro l  the e n try  of A fr ican s  into the building 
t r a d e s .
At the m ee tin g  between t ra d e  unions and governm ent on 24 J a n u a ry
1151947, how ever, the unions m e t  with l i t t le  s u c c e s s .  Ivan W alker s ta ted
that the question  of t ra in in g  was "not under  d isc u ss io n  a t a l l" .  The
COTT schem e was "an accom plished  fac t"  as  f a r  a s  the governm ent was
concerned  and would continue with o r  without the ap p ro v a l  of the un ions.
The p u rp o se  of the m ee tin g  was to d raw  up reg u la t io n s  to p ro te c t  "white
s ta n d a rd s " ,  but if the unions decided not to p a r t ic ip a te ,  th is  would be
116done without th e i r  co l lab o ra tio n . The unions, fo r  th e i r  p a r t ,  found 
the m ee tin g  e n t i re ly  u n s a t is fa c to ry  and, with W a lk e r 's  w arn ing  com m ent 
that "no se t  of c i t izen s  /w e re / s t ro n g e r  than the S tate", m ade fu r th e r  
r e p re s e n ta t io n s .  On the next o c c a s ' ' io n ,  7 Ju ly  1947, the t ra d e  unions
113. See above, p . 100, n , 5.
114. G e n e ra l  S e c r e ta r y ,  A m algam ated  B r ic k la y e r s  T rad e  Union to 
S e c re ta ry ,  South A frican  T ra d e s  and L ab o u r  Council, 7 /1 /1 9 4 7 .  
TUCSA A rc h iv e s ,  ICS M .868 (F .4 6 ) .
115. D ep a r tm en t  of L a b o u r,  'R e p o r t  of M eeting  betw een R e p re se n ta t iv e s  
of the G overnm en t and the T ra d e s  Unions, Jo h an n esb u rg ,  24 /1 /1947^ 
pp. 1-20, enc l .  S e c re ta ry  fo r  L abour to S e c re ta ry ,  South A frican  
T ra d e s  and L a b o u r  Council, Ref. 1612 /53-3 , 4 /2 /1 9 4 7 .  TUCSA 
A rch iv es ,  ICS M. 868 (F .4 6 ) .  P r e s e n t  at the m ee tin g  ch a ire d  by the 
Chief In sp e c to r  of L abour,  for the M in is te r  of L a b o u r ,  w ere :  
governm ent o ffic ia ls  f ro m  the D ep a r tm en ts  of C o m m erce  and 
In d u s t r ie s ,  Union Education , Native A ffa irs ,  Pub lic  W orks; the 
C e n tra l  O rgan isa tio n  fo r T echn ica l T ra in in g  and the D ire c to ra te  of 
D em ob ilisa tion , F o r  the T rad e  Unions, th e re  w ere  r e p re s e n ta t iv e s  
f ro m  the Building W o rk ers  In d u s tr ia l  Union, A m algam ated  Society 
of W oodw orkers , A m algam ated  B r ic k la y e rs  T rad e  Union, O pera tive  
P l a s t e r e r s  T rad e  Union, S. A. E le c t r ic a l  W o rk e rs  A ssoc ia tion ,
the W este rn  P ro v in ce  Building E le c t r i c a l  and Allied T ra d e s  Union, 
the South A frican  T ra d e s  and L abour Council, the S. A. Railw ays and 
H a rb o u rs  A r t is a n  Staff A ssocia tion  and the South A frican  A ssoc ia tion  
of M unicipal E m p lo y ees .
116. Ib id . , pp. 6 - 8 .
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m e t the C abinet Building C o m m itte .  Before d is c u s s in g  the outcom e 
of this m ee ting , i t  is  im p o rta n t  to draw  attention to a developm ent in 
the debate .
By e a r ly  1947, the tra in in g  is su e  had gone beyond the in te re s t s
of white w o rk e rs  in the building in d u s try .  Thus, at the m eeting  in
J a n u a ry ,  t ra d e  union re p re s e n ta t io n  included the S. A. R ailw ays and
H a rb o u r  A r t is a n  Staff A sso c ia tio n  and the S. A. A sso c ia tio n  of M unicipal
E m p lo y e e s .  The ex tension  of r e p re s e n ta t io n  r e f le c t s  an im p o rtan t
developm ent in the debate  betw een white lab o u r  and the s ta te .  It in d ica tes
the in c re a s in g ly  p o li t ica l  n a tu re  of an ap p aren tly  p ra g m a t ic  re sp o n se  to
the sh o rtag e  of sk illed  la b o u r .  The S. A. Railw ays and H a rb o u rs  A r t is a n
Staff A ssoc ia tion  becam e involved because  the co n s tru c t io n a l  m ethods
em ployed in the p ro v is io n  of housing  fo r  A frican  w o rk e rs  during  1945 r e l ie d
118so le ly  on unsk il led  la b o u re r s  and fo rem en . Building a r t i s a n s  em ployed
by the South A frican  Railw ays and H arb o u rs  w ere  r e p re s e n te d  by the
A r t is a n  Staff A ssoc ia tion  which fe a re d  tha t the scope of the COTT schem e
could be widened to include c l a s s e s  of work on which white a r t i s a n s  w ere
"ex c lu s iv e ly  e m p lo y e d " . . In a l e t t e r  to the A cting P r im e  M in is te r  in
N ovem ber 1946, the A ssoc ia tion  u rg e d  the governm ent to "exp lo re  a ll
o th e r  avenues b efo re  f ina lly  decid ing  to in troduce  th is  re v o lu tio n a ry
119d e p a r tu re  f ro m  accep ted  p r a c t ic e " .  The im p lica t io n s  of the COTT
schem e for the S. A. A ssoc ia tion  of M unicipal E m p lo y ees  a ro se  because
em ploym ent of t r a in e e s  was to be r e s t r i c t e d  to lo ca l  a u th o r it ie s  in the 
120f i r s t  in s tan ce .  This , acco rd in g  to the G en era l  S e c re ta ry  of the
117. The Cabinet Build ing C om m ittee  was d e s c r ib e d  above, p. 88.
It e x e rc is e d  co n tro l  over  build ing m a te r ia ls  and lab o u r  r e s o u r c e s  
in the building in d u s try ,
118. See above, p . 131.
119. G e n e ra l  and O rg an is in g  S e c re ta ry ,  S. A. Railw ays and H a rb o u rs  
A r t is a n  Staff A sso c ia tio n  to the Acting P r im e  M in is te r ,  Ref. M. A. 
36, 18 /1 1 /1 9 4 6 . TUCSA A rch iv es ,  ICS M . 8686 (P . 42).
120. See above, p. 129.
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the A sso c ia t io n ,  "could w ell s e t  la rg e  sec tio n s  of the 90, 000 
em ployees  (of a l l  r a c e s )  in that s e rv ic e  in an u p ro a r" :  the w hites , because  
it  was p e rc e iv e d  as a " th re a t  to th e ir  econom ic and r a c ia l  s e c u r i t ie s " ;  
and "the N o n -E u ro p ean s ,  b ecause  of the wide m a rg in  between t ra in e e s
rr 1 2 1wage r a t e s  and the p re v a i l in g  r a t e s  fo r  o ther  N on-E uropean  w o rk e rs  .
The COTT schem e was intended fo r  tra in in g  in ten groups of occupations
122and a ll  groups w ere  found in lo ca l  governm ent s e rv ic e .  Opposition 
to the schem e would in tensify  if t ra in in g  was extended; fo r ,  even if 
em ploym ent by .lo ca l  au th o r it ie s  was not a f i r s t  c o n s id e ra t io n  as with 
the building occupations in group one, th e re  would " inev itab ly  be in ­
f i l t ra t io n  of t r a in e e s  into the s e rv ic e " .  The r e p e rc u s s io n s  in lo ca l  
governm ent s e rv ic e ,  th e re fo re ,  w ere  " like ly  to be a s  g re a t  if  not g r e a te r  
than in any o th e r  s ingle  sp h e re  of ac t iv ity " .  In the opinion of the G en era l  
S e c re ta ry ,  i t  was e s s e n t i a l  fo r  " loyal a ttach m en t to d o m estic  views to be
subord ina ted  to a c o -o rd in a te d  po licy" em b ra c in g  the whole t ra d e  union 
123m ovem ent.
Thus, in o rd e r  to en su re  that the t ra in in g  question  and em ploym ent
of A frican  'a r t i s a n s '  was not d e te rm in e d  u n i la te ra l ly  by governm ent
o ffic ia ls  r a th e r  than "in p e rm a n e n t ,  fo rm a l  conjunction with the tra d e  
124u n ions" ,  the South A frican  A ssocia tion  of M unicipal E m ployees  was 
r e p re s e n te d  a t  the m ee tin g  in J a n u a ry  1947 between the s ta te  and the white 
lab o u r  m ovem ent; and, again at the m eeting , on 7 Ju ly  1947, with the
121. G e n e ra l  S e c re ta ry ,  South A frican  A ssoc ia tion  of M unicipal E m ployees  
to S e c re ta ry  fo r  L abour,  Ref, GS. H05NAL 1 1 3 /1 2 /1 9 4 6 .  TUCSA 
A rch iv es ,  ICS M.868 (F, 42).
122. The o th e r  occupations included: en g ineer ing  o p era t io n s  in f a c to r ie s ,  
garage  a ttendance , a s s i s ta n t  sh ee tm e ta l ,  p ane lbea ting  and ^ l c a n -  
is in g  a r t i s a n s ,  g e n e ra l  c a r  r e p a i r s  and sp raypa in ting , m a iten an ce , 
a s s i s ta n t s  to s a n i ta ry  and food in sp e c to r s .  ^
123. G en e ra l  S e c re ta ry ,  South A frican  A ssoc ia tion  of M unicipal E m ployees  
to S e c re ta ry .  South A frican  T ra d e s  and L abour  Council, 1 7 /12 /1946 . 
TUCSA A rc h iv e s ,  ICS M. 868 (F .4 2 ) .
124. G e n e ra l  S e c re ta ry ,  South A frican  A ssoc ia tion  of M unicipal E m p lo y ees ,  
'R e p o r t  to G en e ra l  Executive  Council - T ra in in g , N o n -E u ro p e a n s ' ,
Ref. G S/H05NAL3, 13 /12 /1946 , p a r a .  9, p .(d ) ,  enc l.  South 
A frican  A ssoc ia tion  of M unicipal E m p lo y ees ,  Agenda fo r  111th 
M eeting  of G en e ra l  E xecutive  Council, M arch  1947, A nnexure 1. 
TUCSA A rch iv es ,  ICS M .868 (F .42 ) .
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C abinet B uild ing  C o m m ittee .  The dem ands put fo rw a rd  by the t ra d e
unions on th is  occas ion  w ere  essen tia l ly :  that the sa fe g u a rd s  contained
in the H ousing  E m e rg e n c y  Regulations be em bodied in an Act of 
126P a r l ia m e n t ;  that the In d u s tr ia l  Conciliation Act be am ended so
tha t the whole building labour  fo rce  would com e u n d er  i ts  p rov is ion ; and
tha t a N ational B oard  be appointed to su p e rv ise  t ra in in g  and to d e te rm in e
w ages . The M in is te r s '  r e sp o n se  to the f i r s t  p ro p o sa l  was tha t a r ig id
Act of P a r l i a m e n t  to reg u la te  conditions which w ere  e s se n t ia l ly  f luc tua ting
would be unw orkab le . The o th e r  p ro p o sa ls  w ere  not connected, w ith '" the
im m ed ia te  p ro b le m  of ab so rb in g  COTT t r a in e e s " ,  and, f u r th e rm o re ,  p a r t
of what the unions env isaged  would be covered  by the p ro p o sed  C om m ission ,
127which would enqu ire  into the w orking  of the In d u s tr ia l  A c ts .  Once
again, the unions w ere  re q u e s te d  to subm it f u r th e r  s a fe g u a rd s .  F o r
th e i r  p a r t ,  the unions ind ica ted  that a solution which did not go fu r th e r
than the COTT sch em e , and which did not help to p lace  the in d u s try  as  a
128whole "on a sound b a s is ,  would p robab ly  not be found a c c ep tab le" .
12 5. M inutes of M eeting  of C abinet Building C om m ittee  to m ee t
R e p re se n ta t iv e s  of the Building T rad e  Unions, 7 /7 /1 9 4 7 ,  Govt, 
A rch iv es ,  CBM s e r i e s .  P r e s e n t  fo r  the governm en t w ere : M in is te r  
of P ublic  W orks and acting  M in is te r  of E conom ic  D evelopm ent 
(Mushet), M in is te r  of H ealth  (Dr. Gluckman), S e c re ta ry  fo r  C o m m erce  
and In d u s tr ie s  (du Toit), Building C ontro l A d v ise r  (Rhodes), L ab o u r  
A d v ise r  (W alker), U n d e r -S e c re ta ry  fo r L ab o u r  (Lewis), Chief 
In sp e c to r  of L ab o u r  (F rees to n e ) ,  C o n tro l le r  of Building M a te r ia ls  
(Borkenhagen), C o n tro l le r  of Iron  and Steel (Nicholson), P r iv a te  
S e c re ta ry  to the M in is te r  of H ealth  (Wood). F o r  the T rad e  Unions, 
th e re  w ere :  Building W o rk e rs  In d u s tr ia l  Union (B riggs), A m alg a ­
m ated  B r ic k la y e r s  T rad e  Unions (H uyser), A m algam ated  Society 
of W oodw orkers  (T yler),  S. A. E le c t r i c a l  W o rk e rs  A ssoc ia tion  
(C alder),  O pera tive  P l a s t e r e r s  T rad e  Union (R itte r)  and South 
A frican  A ssoc ia tion  of M unicipal E m ployees  (Louttit) .
126. Ib id . , p a r a .  7. R egulations m ade u n d er  the H ousing (E m erg en cy  
P o w e rs )  Act, No, 45 of 1945 w ere  not p e rm an en t:  theA ct was i t s e l f  
a te m p o ra ry  m e a s u re  and in it ia l ly  e s ta b lish ed  fo r  3 y e a r s  only.
127. I b id . , p a r a .  8 . The In d u s tr ia l  L e g is la tio n  C o m m iss io n  was continued 
u n d e r  the N ationa lis t  governm ent a f te r  1948,
128. Ib id . ,  p a r a .  10.
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The negative  re sp o n se  f ro m  the Cabinet Building C om m ittee
to the dem ands put fo rw ard  by the t ra d e  unions on 7 Ju ly  1947 re in fo rc e d
the d is sa t is fa c t io n  within the ra n k s  of white building w o rk e r s .  T h e ir
c a l ls  fo r  the in d u s t ry  to be put 'on a sound b a s is '  w ere  m ade aga ins t  the
background of th e i r  d e te r io ra t in g  econom ic position  and of a breakdown
in negotia tions  with e m p lo y e rs '  o rg an isa tio n s  a f te r  ten m onths, without
129a se t t le m e n t  having  been re a c h e d .  Ivan W alker, as  a r b i t r a to r  du ring
the p ro ceed in g s  a t the end of 1943, had supported  the contention of the
building unions fo r  an in c r e a s e  in bas ic  wage r a t e s .  H is  Award had
been s e t  a s id e ,  how ever, and building w o rk e rs  had not had an in c re a s e
130in th e i r  b as ic  wage r a t e s  fo r over  fourteen  y e a r s .  R ea l w ages in the
build ing in d u s try ,  in m i d - 1947, rem a in ed  below the le v e l  which had
J 131p re v a i le d  m  1939.
The m a jo r  dem and of the unions was fo r  a conso lida ted  wage;
they wanted an in c re a s e  in the wage r a te  to 5s 9d p e r  h o u r ,  inc lu sive  of
a co s t  of liv ing allow ance on a s lid ing  sc a le ,  and a m ethod to s ta b l ise  wages
132a t not le s s  than 5s p e r  h o u r  fo r  a 40 -hour week. This  had been re fu se d
by o rg an ised  em p lo y e rs  in the building industry ;  a s t r ik e  was ca lled , 
and ap p ro x im a te ly  8, 000 building w o rk e rs  in Jo h an n esb u rg  and P r e to r i a  
cam e on s t r ik e  f ro m  1 August 1947. Supported by 5 unions - the  A m alg a ­
m ated  Society of W oodw orkers ,B u ild ing  W ork ers  In d u s t r ia l  Union, 
A m algam ated  B r ic k la y e r s  T rad e  Union, O pera tive  P l a s t e r e r s  T rade  
Union and O pera tive  M asons Society- the s tr ik e  la s te d  fo r  over 9 w eeks.
On 6 O ctober 1947, the a g re e m e n t  which had been re a c h e d  on 2 O ctober 
b ecam e o p era t io n a l .
129. See above, p . 119,
130. See above, p. 118.
131. R eport of the In d u s tr ia l  L eg is la tion  C o m m iss io n , UG 62-19 51,
table 36, and p a r a .  2 34.
132. Building W o rk e rs  In d u s tr ia l  Union, Executive  Council, C irc u la r  
No. 2073, 5 /8 /1 9 4 7 .  TUCSA A rch iv es ,  ICS M.868 (F . 46).
133. Building W o rk e rs  In d u s tr ia l  Union, Execu tive  Council, C i rc u la r
No. 2072, 3 0 /7 /1 9 4 7 .  F o r  r e p o r t s  on the s t r ik e  by the Jo h an n esb u rg  
b ranch , see  C i rc u la r  No. 2088, 22 /10 /1947; and fo r  the P r e to r i a  
b ranch , see  C i rc u la r  No. 2093, 17 /11 /1947 . TUCSA A rch iv es ,
ICS M .868 (F. 46) and (F . 47).
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In t e r m s  of the se tt lem en t ,  which would r e m a in  in fo rce  un til
31 D ec e m b e r  1951, th e re  was no conso lida ted  wage, although basic
w ages would be in c re a s e d  by Id p e r  hour each y e a r  f ro m  1 J a n u a ry
1949. H ours  of w ork would be d e c re a se d  p r o g re s s iv e ly  f ro m  44 to
13440 h o u rs  by J a n u a ry  1951. D uring  the s t r ik e  and nego tia tions  fo r  a
se t t le m e n t  the em p lo y e rs  had, in fact, offered conditions which w ere
b e t te r  than those f ina lly  obtained. These  had been r e je c te d  by the
unions; ye t the f ina l outcom e re f le c te d  only an in c r e a s e  c o m m e n su ra te
with the red u c tio n  in w orking  h o u rs ,  r a th e r  than h ig h e r  weekly 
135e a rn in g s .  The s t r ik e  then cannot be seen  as  e n t i re ly  su c c e ss fu l
as  f a r  as  the dem ands  of the white building w o rk e rs  w e re  concerned;
at the conclusion  of the s t r ik e ,  r e a l  wages had an index of
136982 co m p ared  with 1001 fo r  1939. At the tim e of the g e n e ra l  e lec tions  
in e a r ly  1948, the econom ic pos ition  of white build ing w o rk e rs  had 
th e re fo re  d e te r io ra te d .
But it  was the actions  of the s ta te  which in c re a s in g ly  w ere 
p e rc e iv e d  as  con tr ibu ting  to the d e te r io ra t io n  in conditions of white 
building w o rk e rs .  The D e p a r tm e n t of L abour,  in p a r t ic u la r ,  had im posed  
c o n tro ls  d u r in g  the y e a r s  of the w ar  and im m e d ia te ly  a f te rw a rd s  which 
reduced  the s ta n d a rd s  of w o rk e rs  in the in d u s try .  Specific ’e m e rg e n c y
134. Building W o rk e rs  In d u s tr ia l  Union, E xecu tive  Council, C i rc u la r  
No. 2085, 1 4 /1 0 /1 9 4 7 . TUCSA A rch iv es ,  ICS M. 868 (F. 47).
135. Building W o rk e rs  In d u s tr ia l  Union, E xecu tive  Council, C irc u la r  
No. 2087, 20 /10 /1 9 4 7 , pp. 3-5; See a lso  South A frican  T ra d e s  
and L abour  Council, N ational Executive C om m ittee ,  M inutes
of M eeting  of Sub-C om m ittee  appointed to in v es t ig a te  a l l  a sp e c ts  
of the Building S trike , 17 /12 /1947 . TUCSA A rch iv es ,  ICS 
M. 868 (F .4 7 ) .
136. R eport  of the In d u s tr ia l  L eg is la t ion  C om m iss ion , UG 62-1951. 
t a b l e  36, p a r a  234. A ccord ing  to a ’fa c t- f in d in g 1 S ub-C om m ittee  
appointed by the S. A. T ra d e s  and L abour  Council to r e p o r t  on the 
s t r ik e ,  the s t r ik e  ballo t (conducted much e a r l i e r )  had not been 
overw helm ing ly  in favour of com ing out on s t r ik e .  Some of the 
unions w ere  not p re p a re d  and had insu ff ic ien t funds fo r  s t r ik e  pay . 
T h e re  was a lso  a lack of co -o rd in a tio n  betw een the ac tions  of the 
P r e to r i a  and Jo h an n esb u rg  b ran ch es  of the Build ing W o rk e rs  
In d u s t r ia l  Union, which had been exploited by the P r e s s  and by 
em p lo y e rs  o rg a n isa t io n s .  South A frican  T ra d e s  and L ab o u r  Council, 
N ational Executive  C om m ittee , 'R e p o r t  on the Building In d u s try  S t r ik e ’ 
1 6 /3 /1 9 4 8 .  TUCSA A rch iv es ,  ICS M. 868 (F . 47).
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m e a s u r e s '  had been en d o rsed  which underm ined  th e i r  pos ition  and r e su l te d
in econom ic lo s s e s ,  such as  the outcome of co m p u lso ry  a rb i t r a t io n  in 
1371945. This p e rcep tio n  by white building w o rk e rs  of the fa i lu re  of
the D e p a r tm e n t  of L abour  to r e p r e s e n t  th e ir  in t e r e s t s  was r e f le c te d
in the evidence given to the South A frican  T ra d e s  and L ab o u r  Council
on the 1947 s t r ik e .  The C h a irm an  of the C e n tra l  S trike C om m ittee ,
P # H u y se r ,  s ta ted  th a t  the " b u re a u c ra t ic  action of the L ab o u r  D ep a r tm en t
d u r in g  the y e a r s  of nego tia tions  with em p lo y e rs  p re c e d in g  the s t r ik e " ,
to g e th e r  with the se tt in g  as ide  of the p rev ious  aw ard  in 1944, "gave the
w o rk e rs  no confidence in the D ep ar tm en t/o f  L abour/and  a rb i t r a t io n  as 
138a w hole". A nother spokesm an , G .H . Beetge , m e m b e r  of both the
C e n tra l  S trike  C om m ittee  and the P r e to r i a  Strike C om m ittee ,  s ta ted  tha t
the "L abour D e p a r tm e n t was to a la rg e  extent to b lam e fo r  the s t r ik e " ,
due to i ts  m ethod of dea ling  with the dem ands of the build ing w o rk e rs .
The dec is ion  on s t r ik e  action had, in fact, been taken in F e b ru a ry  1947,
but the application  by the unions to hold a lega l  s t r ik e  had been held  up
139by the D e p a r tm e n t  of L a b o u r .  The actions  of Ivan W alker ,  S e c re ta ry  
fo r L ab o u r  and C o n tro l le r  of In d u s t r ia l  M anpow er, p a r t ic u la r ly  a f te r  the 
H ousing (E m erg en cy  P o w e rs )  Act of 1945, both in co n tro ll in g  the labour 
r e s o u r c e s  of the build ing in d u s try  and in h is  dea lings  with the tra d e  
unions on the t ra in in g  question , had effec tive ly  p o la r is e d  white building 
w o rk e rs  and the s ta te .  The im p o rtan ce  of the t ra in in g  question , how ever, 
went fu r th e r  than the in te r e s t s  of sk illed  white w o rk e rs  in the building 
in d u s try  o r ,  indeed, those in te r e s t s  in loca l  governm en t s e rv ic e  r e p re s e n te d  
by the S. A. A sso c ia tio n  of M unicipal E m ployees .
137. See above, p. 119
138. South A frican  T ra d e s  and Labour Council, N ational Executive 
C om m ittee ,  M inutes of M eeting  of S ub-C om m ittee  appointed to 
in v es tig a te  a ll  a sp e c ts  of the Building S trike , 1 3 /1 2 /  1947, p . 6. 
TUCSA A rch iv es ,  ICS M. 868 (F .4 7 ) .
139. South A frican  T ra d e s  and L ab o u r  Council, N ational E xecu tive  
C om m ittee ,  M inutes of M eeting  of S ub-C om m ittee  appointed to 
in v es tig a te  a l l  a sp ec ts  of the Building S trike , 17 /12 /1947 , p. 8 . 
TUCSA A rch iv es ,  ICS M .868 (F .4 7 ) .  Beetge in fac t suggested  that 
what had been conceded finally  by em p lo y e rs  could have been 
a tta ined  without the s t r ik e .
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D uring  the so c ia l  d eba tes  on the conditions u n d e r  which A fricans
could be t ra in e d  fo r  the building of h o u ses ,  a fu r th e r  a r e a  of ’r a c ia l
in se c u r i ty '  was highlighted; nam ely , the in se c u r i ty  fo r  c e r ta in  s t r a t a
of white w o rk e rs  who w ere  not 's k i l le d ' .  Although, with the in d u s t r ia l
expansion du rin g  the w ar ,  th e re  had been changes in the r a c ia l  a lloca tion
of p a r t ic u la r  p la c e s  in the in d u s t r ia l  d iv ision  of lab o u r ,  th e re  had been
no s ign if ican t sh if t  in the r a c ia l  h i e r a rc h y  in p roduction ; it was white
w o rk e rs  who g e n e ra l ly  moved into s u p e rv is o ry  p o s i t io n s .  Still th e re
w ere  c e r ta in  s t r a t a  of white w o rk e rs  who fe a re d  th a t  th e i r  pos ition  would
be u nderm ined  by the inc lusion  of A fricans  in o p era t iv e  p o s it io n s .  This
fe a r  was compounded by the fac t  tha t,  a f te r  the w ar ,  a c c e s s  to t ra in in g
sc h e m e s  was to som e extent 'c o n d it io n a l ' .  While the n u m b er  of whites
undergo ing  ap p ren tice sh ip  t ra in in g  in c re a se d  by 37 p e r  cent f ro m  1944
140to 1948, f ro m  15, 671 in a l l  t r a d e s  to 21, 513, th is  t ra in in g  was not 
equally  ava ilab le  to a l l  w hites . U nder the So ld iers  and W ar W o rk e rs  
Em ploym ent Act of 1944, w ar  v e te ra n s  w ere  given p r e f e r e n t ia l  a c c e s s  
to v a r io u s  t ra in in g  sch em es; and fo r  a n u m b er  of m a in ly  A frik an e r  
w o rk e rs  in the ' lo w e r  le v e ls '  of in d u s t r ia l  o r  s ta te  em ploym ent a c c e s s  to 
a r t i s a n s  t ra in in g  sc h em es  was le s s  s e c u re .  A ccord ing  to National'*  ■, 
p a r ty  so u rc e s  in 1947, th e re  w ere  as m any as 18 ,000 p o ten tia l  t ra in e e s
Uwho had been unable to gain a c c e s s  to any of the s ta te  t ra in in g  p ro g ra m m e s .
By e a r ly  1948, d u r in g  the P a r l i a m e n ta r y  Session , th is  them e gained
dom inance, and, with the build-up to the e lec t io n s ,  becam e  a c ru c ia l
142e lem en t in the 'a p a r th e id ' p la tfo rm  of the National. P a r ty .
140. D e p a r tm e n t  of L abour  R eport for 1946. UG 62-1948; fo r  1947,
UG 38-1949; and fo r  1948, UG 50-1950.
141. House of A ssem b ly  D e b a te s ,1947, co l.  4870.
142. See fo r  in s tan ce  the debate  on the ’’Vote fo r  N ative E d u c a tio n 1' on 
8 M arch  1948. The 'V ote ' m ade p ro v is io n  fo r  vocational t ra in in g  
fo r  the building in d u s try  in a r e a s  such as  Z w elitsh a  n e a r  K ing- 
w illiam stow n, w here  a f te r  the u n su c c e ss fu l  a t tem p ts  to in troduce  
the COTT schem e at M iln e r  P a rk ,  the governm ent had co n cen tra ted  
its  r e s o u r c e s .  House of A ssem b ly  D e b a te s ,1948, co ls .  2831-2854. 
F o r  o th e r  s ta te m e n ts  by N ationa lis t  M .P s  dea ling  with the lack
of t ra in in g  fa c i l i t ie s  availab le  to "A frik an er  you ths" ,  and appealing  
to r a c i a l  p re ju d ic e ,  see ibid, co ls .  1216-9; 1325-30 and 
1369-74. The g o v e rn m en t 's  im m ig ra t io n  sch em e  a lso  cam e u n d er  
a t tack . In 1947 fo r  in s tan ce , 1, 388 a r t i s a n s  in the building tra d e  
had been 'im p o r te d ' ,  ib id . col. 3286.
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D avies  h as  argued  that the s t r u c tu r e s  and o rg a n isa t io n s ,  within
which white w a g e - e a r n e r s  w ere  in c o rp o ra te d ,  such  as  the L abour P a r ty
and in s t i tu t io n a l ise d  t ra d e  unions, fa iled  to r e p r e s e n t  the in te re s t s  of
th e i r  m e m b e rsh ip s  u n d er  the changing m a te r ia l  c i r c u m s ta n c e s  a f te r
the w ar; and tha t  th is  was an im p o rta n t  fac to r  co n tr ib u tin g  to the growth
143in support for the N a tiona l P a r ty  du r ing  this p e r io d .  The conflic ts
involving build ing a r t i s a n s ,  p a r t ic u la r ly  th e ir  s tru g g le s  over  the r a c i a l
a lloca tions  of w ork ro le s  in the building in d u s try  f ro m  1946, d e sc r ib e d  in
p re c e d in g  pag es ,  c e r ta in ly  r e p re s e n te d  an im p o rta n t  gain fo r  the N ational-
P a r ty .  P r i o r  to 1945, they had not had much su p p o rt  f rom  a r t i s a n s
in s tro n g ly  un ion ised  c ra f t  unions s ince  an e lem en t of N a tio n a lis t  P a r ty
ideology (during  th is  period) dem anded a r e s t r u c tu r in g  of in d u s tr ia l
144re la t io n s  m a c h in e ry  which would e lim ina te  t ra d e  union barga in ing .
M o reo v e r ,  the N a tio n a l is ts  w ere  on r e c o rd  as  being  opposed to the
145m ain tenance  of c r a f t  b a r r i e r s ;  c r a f t  un ion ism  had been im p o r ta n t  to
a r t i s a n s  defending th e i r  'm onopoly  of s k i l l1 and had benefit  ed them  
146m a te r ia l ly .  By supporting  the cam paign  ag a in s t  the t ra in in g  of A frican s ,  
how ever, the N a tio n a lis ts  built up a b ase  in the P r e to r i a  b ran ch  of the
143. D av ies ,  C apita l,  State and White L abour, c h a p te r  7 . F o r  the m o s t  
co m p reh en s iv e  explanation fo r  the growth in su p p o rt  fo r  the 
N a tio n a lis t  P a r ty  d u r in g  the im m ed ia te  p o s t -w a r  y e a r s ,  see  
O 'M eara, V o lk sk a p ita l ism e , ch a p te r  15 in p a r t i c u la r .  The L abour
P a r t y ,  in fact, sp li t  in 1946 and in the 1948 e lec t io n s  did not even
fie ld  cand ida tes  in m any of the m ining  c o n s ti tu en c ie s ,  which 
tra d it io n a l ly  had been an im p o rta n t  b ase  fo r  i ts  su p p o rt .  The 
's o c ia l  s e c u r i ty '  p ro g ra m m e  of the United P a r ty  v ir tu a l ly  co llapsed  
betw een 1946 and 1948; and the L abour P a r ty  could o ffer  no a l t e r n ­
a tive .  As O 'M e a ra  i l lu s t r a te s ,  the N a tio n a lis t  P a r ty  p ro g ra m m e  
a d d re s s e d  the m a te r ia l  in te r e s t s  of i ts  white w o rk e r  s u p p o r te r s .
144. In a sp eech  in 1943, Schoeman s ta te d :  "T h is  sy s te m  of co llec tive
ba rg a in in g  h as  ou tstayed  i ts  u se fu ln ess  e n t i r e l y . . .  U nder the new 
econom ic sy s te m  which we want to b r in g  about. . .  the State will 
accep t fu ll r e sp o n s ib i l i ty  for fixing wages and the regu la tions
of w orking  conditions and the p r in c ip a l  function of the p r e s e n t  
t ra d e  unions w ill d i s p p e a r ” . House of A sse m b ly  D e b a te s , l943, 
c o l s .  87-8 .
145. See, fo r  exam ple , the debates  on the A p p ren ticesh ip  Act. House of 
A ssem b ly  D e b a te s ,1944, col. 5091 et seq .
146. See above, p. 117, n. 48.
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of the Building W o rk e rs  In d u s tr ia l  Union. and by the t im e  of the 
e lec tions  th e re  was su b s tan tia l  support  f rom  a sec tio n  of building 
a r t i s a n s  in addition to the b ro a d -b a se d  support in the ra i lw a y s  and 
the m ining  in d u s try  which w ere  N ational . P a r ty  s trongho lds  am ong
key s tra ta '  of white w o rk e rs .
The N ational P a r ty  o ffered  po ten tia l  s u p p o r te r s  the 'benefits
148of A p a r th e id ',  which^while la rg e ly  undefined at th is  s tag e , im plied
the im p lem en ta tio n  of som e sy s te m  of job co lour b a r s ,  o r  r a c ia l  quo tas ,
and a lso  the r e d i re c t io n  and re a l lo c a t io n  of the A frican  r e s e r v e  a rm y
of lab o u r  f ro m  the towns which, while p r im a r i ly  in tended to benefit
c a p i ta l i s t  a g r ic u l tu re ,  would a lso  red u ce  the p r e s s u r e  on white in d u s t r ia l  
149w o rk e rs .  In the e lec tion , the N a tio n a lis ts  gained new se a ts  in the
r u r a l  a r e a s  and picked up 8 s e a ts  in the m ining  a r e a s  of the W itw a te rs ran d
150and 5 in P r e to r i a .  The r e s u l t s  of the e lec tion , announced in June 
1948, in which the National: P a r ty  s e c u re d  a s m a l l  m a jo r i ty  of 5 s e a ts ,
r e f le c te d  th e re fo re ,  in a v e ry  r e a l  sen se ,  the im p o rtan ce  of white 
w o rk e rs '  su p p o rt  fo r th e ir  e le c to r a l  v ic to ry .
This c h a p te r  has  d e sc r ib e d  how s e v e ra l  th e m e s ,  defined in it ia l ly  
by the Jo h an n esb u rg  C ity  Council in o rd e r  to red u ce  the co s t  and in c re a s e  
the r a te  of p roduc tion  of housing  fo r  A frican  w o rk e rs ,  w ere  taken up 
within the ap p a ra tu s  of the s ta te  and fo rm ula ted  into p ro p o sa ls  for
147. The G arm en t W o rk e r , S e p te m b e r /O c to b e r  1947.
148. F o r  an outline of N atio n a lis t  policy, see  S ta r , 2 9 /3 /1 9 4 8 .
149. A ccord ing  to an e s t im a te  by the Tom linson C o m m iss io n  in 1955, 
with the in d u s t r ia l  expansion during  the w ar  y e a r s ,  40 p e r  cent 
of the in c re a se  in the n u m b er  of A fricans  em ployed in in d u s try  
cam e f ro m  w hite-ow ned f a r m s .  D avies , C apita l ,  State and White 
L a b o u r , p. 288; see  a lso  O 'M eara ,  V o lk sk ap ita l ism e , ch ap te r  15, 
for the re f lec t io n  of a g r ic u l tu ra l  c a p i ta l i s t s '  in te r e s t s  in the 
N a tio n a lis t  P a r ty  P ro g ra m m e ;  and M o rr is ,  M . ,  'A parthe id ,  
A g r icu l tu re  and the S ta te ',  SALDRU W orking P a p e r  No. 8, (Cape 
Town, 1977).
150. O 'M e a ra ,  V o lk sk a p ita l ism e , p . 226.
in te rv en tio n  in the conditions and re la t io n s  of p roduc tion  of housing.
With the exam ination  of d iffe ren t in te r e s t s  of e m p lo y e rs  and t ra d e  
unions in the building ind u s try ,  and the r e la t io n s  betw een them , the 
p o ten tia l  p o l i t ic a l  r e p e rc u s s io n s  of these  fo rm s  of s ta te  in te rv en tio n  
w ere  iden tified . F ina lly ,  the an a ly s is  focused on the re la t io n s  between 
the s ta te  and white w o rk e rs  and suggested  that the i s s u e s  of t ra in in g , 
w ages and 'p ro te c t io n ' went beyond the in te r e s t s  of white building 
w o rk e rs  and w ere  linked with w id er  so c ia l  d eb a te s .  The im p lica tio n s  of 
th is  w ere  seen  in the e lec tio n s  in 1948.
The following ch a p te r  explains how th ese  conflic ts  w ere  re so lv e d  
a t the p o li t ic a l  lev e l  and exam in es  the re sp o n se  of the s ta te ,  with the 
N a tio n a lis t  r e g im e ,  to the s tru g g le s  of an in c re a s in g ly  p ro le ta r ia n is e d  
u rb an  A frican  population.
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CHAPTER FOUR
PROCESS OF PO LICY  FORMULATION A FT E R  1948; THE APARTHEID 
FRAMEWORK FOR INTERVENTION IN THE REPRODUCTION O F LABOUR
The p re c e d in g  c h a p te r  d e sc r ib e d  how the s t a t e ’s a t tem p ts  to 
in te rv en e  in the production  of housing  for A frican  w o rk e rs  through s ta te  
t ra in in g  sc h em es  becam e bound up both with c a p i ta l / la b  our re la t io n s  
in the build ing in d u s try ,  and with the d e te r io ra t in g  econom ic position , 
and ' r a c i a l  in s e c u r i t i e s ' ,  of o th e r  s t r a t a  of white w o r k e r s .  This fea tu re
is im p o rta n t  to an u n d e rs tan d in g  of po lic ies  which w ere  fo rm u la ted  and 
im plem ented  a f te r  the change in governm ent in 1948. But th e re  is  ano ther  
im p o r ta n t  fa c to r  explain ing  the fo rm ula tion  of 'a p a r th e id ' po lic ie s  which 
c e n tr e s  on the s tru g g le s  of the A frican  working c la s s  and the p ro b le m s  
which an in c re a s in g ly  p ro le ta r ia n is e d  u rban  A frican  population posed  fo r  
white labour,  cap ita l  and the s ta te .  No le s s  than i ts  p r e d e c e s s o r  could 
the N a tio n a lis t  governm ent afford  to ignore  the conditions n e c e s s a r y  fo r  
the rep ro d u c tio n  of the w o rk fo rce .
T h e re  a r e  consequen tly  two l in es  of an a ly s is  conta ined  in this
c h a p te r  which exam ines  the p r o c e s s e s  involved in the fo rm ula tion  of
ap ar th e id  p o l ic ie s .  The f i r s t  is  the ro le  of the s ta te  in a l loca ting
positions  in the r a c ia l  d iy ision  of labour and the conditions und er  which
r
th is  in te rven tion  o ccu red . The second is  the ro le  of the s ta te  in d e te rm in in g  
conditions fo r  the rep ro d u c tio n  of the w orkforce; h e r e  the an a ly s is  focuses  
on the definition by the s ta te  of a co h e ren t  and co m p reh en s iv e  se t  of 
p o lic ie s  d i re c te d  a t the A frican  working c la s s  in u rb an  a r e a s .
These two d is t in c t ,  yet r e la te d ,  a r e a s  of s ta te  in te rven tion  a f te r  
1948, a r e  ana lysed  in sec tio n s  one and two of th is  c h a p te r .  In the final 
sec tion  an a ttem p t is  m ade to explain the b as is  to the le g i t im isa t io n  of 
the policy  f ram ew o rk  fo r  s ta te  in te rven tion  in the conditions of p roduction  
and consum ption of housing, through an exam ination  of the ro le  of the 
r e s e a r c h  a p p a ra tu s  of the s ta te .
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4 .1  State In te rven tion  in the R a c ia l  D ivision of L abour
Shortly  a f te r  the N atio n a lis t  governm ent a s su m e d  office, the 
C e n tra l  O rgan isa tion  fo r  T echn ica l  T ra in in g  schem e cam e under  
a ttack  f ro m  the M in is te r  of L abour,  B. J .  Schoem an. In i ts  "ex is ting  
fo rm " ,  and in the absence  of leg is la t io n  to p ro te c t  the pos ition  of white 
building w o rk e rs ,  "the schem e was not in line with A p ar th e id " ,  While 
a new schem e would p ro b ab ly  be in troduced , " it  would have to c.ome as
i. 1p a r t  of the l a r g e r  schem e . This sec tion  t r a c e s  the fo rm ula tion  of 
such a policy , which was finally  ensh rin ed  in the Native Building W ork ers  
Act, No. 27 of 1951, It  su g g es ts  the re la t io n  betw een th is  policy  and 
the ' l a r g e r  sc h e m e ' of ap a r th e id  in t e r m s  of the re q u i re m e n ts  fo r  ca p ita l  
accum ula tion  du r ing  th is  p e r io d .
The Jo in t  A dv iso ry  B oard  fo r  the Building In d u s try ,  u n d e r  the
2C hairm ansh ip  of Ivan W alker, co n s id e red  a D ra f t  B ill in June 1949.
The object of the B ill,  which was gazetted  on 16 S ep tem ber 1949, was
to p rov ide  fo r  the t ra in in g  and r e g is t r a t io n  of "Native Building W o rk e rs " ,
to reg u la te  the conditions of th e i r  em ploym ent and "o th e r  inc iden ta l
m a t t e r s " .  The Bill confined the em ploym ent of th e se  w o rk e rs  in sk il led
t ra d e s  to 'na tive a r e a s '  and m ade i t  an offence on the p a r t  of any em p lo y e r
to em ploy an A frican  on sk illed  work in any o ther  a r e a  without the consen t
of the M in is te r  of L ab o u r.  Skilled work was defined to include b r ick lay ing ,
m aso n ry ,  p la s te r in g ,  c a rp e n t ry  and jo inery , pain ting , s ig n -w ritin g ,
3
plum bing, woodm achining, e l e c t r i c a l  fitting  and w ir ing . A ccord ing  to a
1. M in is te r  of L ab o u r,  quoted in SAB, August 1948, p. 11. In fact,
by D e c e m b e r  1947, only 206 A fricans  had r e c e iv e d  tra in in g  under  
the COTT sc h e m e . House of A ssem bly  D eb a tes ,  1948, col. 3079.
The sch em e  at M ilner  P a rk ,  Johannesburg , had been c lo sed  u n d e r  
the p r e s s u r e  f ro m  the Building W ork ers  In d u s t r ia l  Union and A frican  
t ra in e e s  had com ple ted  th e i r  tra in in g  at Z w elitsha , in the C iske i,
House of A ssem b ly  D e b a te s , 1950, co l,  1790.
2; Jo in t  A dv iso ry  B oard , Building Industry , M inutes of M eeting, 3 /6 /1949 ,
BIFSA A rch iv es ,  F i le s  No. 2.
G overnm ent G azette  E x t r a o r d in a ry , No. 4234, 16 /9 /1 9 4 8 .
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m em o ran d u m  of the N ational F e d e ra t io n  of Building T rad e  E m p lo y e r s ,
these  p ro p o sa ls  w ere  nin the m ain , accep tab le  to and adequate ly  / " m e t j
4
the r e q u ire m e n ts  of the e m p lo y e rs  in the Building In d u s try " .  An 
im p o rta n t  deviation f ro m  ex is t in g  in d u s tr ia l  leg is la t io n , how ever, was 
the p ro v is io n  em pow ering  the G o v e rn o r-G e n e ra l ,  on the reco m m en d a tio n  
of the M in is te r  of L abour  a f te r  consulta tion  with the A dv iso ry  Board  to 
be e s ta b lish ed  in t e r m s  of the Bill, to p roh ib it  the em ploym ent of these  
w o rk e rs  on sk il led  w ork by p e rso n s  o ther  than e m p lo y e rs  in the building 
in d u s try .
The p a r t ic u la r  in te rp re ta t io n  of the In d u s tr ia l  Concilia tion
L eg is la tion , w hereby  the c h a r a c te r  of an in d u s try  w as d e te rm in e d  not by
the occupation in which the w o rk e rs  w ere  engaged but by the n a tu re  of
the e n te r p r i s e  in which em p lo y er  and w o rk e r  w ere  a sso c ia te d ,  had
re su l te d  in a s itua tion  w hereby  o w n e r-b u i ld e rs ,  f la t  ow ners ,  e s ta te
agents  and even m u n ic ip a l i t ie s ,  and o th e rs ,  who undertook  var ious
building p ro je c ts  or  r e p a i r s  and m ain tenance , w ere  not re c o g n ise d  as
em p lo y e rs  in the building in d u s try .  In these  build ing p ro je c ts ,  th e re fo re ,
re c o g n ise d  wages and conditions of em ploym ent had not been o b served
since  they w ere  not sub jec t  to the p ro v is io n s  of ex is t in g  in d u s t r ia l  a g re e m e n ts
in t e rm s  of the leg is la t io n .  It was in these  a r e a s ,  ou tside  the p re c in c ts
of o rg an ised  in d u stry ,  tha t t ra d e  unions contended tha t the p ro b le m  of
"cheap la b o u r"  was m o st  acute and endangered  the s ta n d a rd s  of the sk illed
white building a r t i s a n .  The above p rov is ion  was th e re fo re  an a ttem p t to
extend effective p ro te c t io n  to white building a r t i s a n s  in a l l  a r e a s  in which
5
th e ir  pos ition  m ight be je o p a rd ise d .
4. N ational F e d e ra t io n  of Building T rade  E m p lo y e rs  in South A frica ,  
'M em orandum  on P ro p o se d  Native Building W o rk e rs  B i l l ' ,  18 /11 /1949 . 
The D ra f t  B ill had extended p ro te c t iv e  m e a s u re s  a lso  to 's e m i- s k i l l e d '  
work and the r e p re s e n ta t io n s  m ade by the N ational F e d e ra t io n  of 
Building T rad e  E m p lo y e rs ,  subm itted  to the M in is te r  of L abour, 
r e su l te d  in these  being rem o v ed  from  the B ill  a s  f ina lly  gazetted  in 
S ep tem ber .  O rgan is ing  D ire c to r  and G e n e ra l  S e c re ta ry ,  N ational 
F e d e ra t io n  of Building T rad e  E m p lo y e rs  to r e p re s e n ta t iv e  of Jo in t 
A dv iso ry  B oard , Ref. NFN. 15, 3 /6 /1 9 4 9 .  BIFSA A rch iv es ,  F i le s  
No. 2.
5. M in is te r  of L a b o u r 's  in troduction  to the Bill, H ouse of A ssem b ly  
D eba tes ,  1950, co l. 1789 e t s e q .  This a sp e c t  is  t re a te d  in c h a p te r  6.
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D esp ite  th ese  p ro v is io n s ,  the Building W o rk e rs  In d u s tr ia l
Union was opposed to the m e a s u re  "in its  e n t i re ty " .  This union, at
the end of 1949, had 43 b ran ch es  and re p re s e n te d  12, 000 building
6a r t i s a n s  in a l l  t r a d e s .  A d eg ree  of support for the COTT schem e of 
the p rev ious  governm ent had been apparen t from  the Building W ork ers
7In d u s tr ia l  Union in the e a r ly  s tag es  and sub jec t to p ro te c t iv e  conditions. 
But the h a rd en in g  of a tt i tudes  e x p re s se d  in the opposition to the B ill r e ­
f lec ted  the in c re a s in g  unem ploym ent which white build ing a r t i s a n s  w ere
8ex p erien c in g  d u rin g  the y e a r s  1949 and 1950. The opposition by white 
labour  was, in fact,  even m o re  b road ly  based , as was shown at the annual 
conference  of the South A frican  T ra d e s  and L abour  Council a f te r  the 
B ill  had been in troduced  to the P a r l i a m e n ta r y  s e s s io n  in F e b ru a ry  1950. 
At the co n ference , 61 affilia ted  unions re p re s e n t in g  121, 309 m e m b e rs  
unan im ously  adopted a re so lu t io n  opposing the p ro v is io n s  of the Native
9
Building W o rk e rs  B ill.
While the B ill had been in troduced  in F e b r u a ry  1950, full p a r l i -  
a m e n ta ry  deb a tes  only occu red  du r ing  the 1951 s e s s io n ,  when, desp ite  
the opposition f ro m  tra d e  un ions, it was p a s se d .  The N ative Building 
W o rk ers  Act, No. 27 of 1951 cam e into opera tion  on 1 O ctober 1951 .*°
6. Building W o rk e rs  In d u s tr ia l  Union of South A fr ica ,  'M em orandum  
subm itted  to the M in is te r  of L abour on the N ative Building W o rk ers  
B ill ' ,  C i r c u la r  No. 2227, 15 /11 /1949 , pp. 1-7 , enc l.  G en e ra l  
S e c re ta ry ,  Building W o rk e rs  In d u s tr ia l  Union to S e c re ta ry  of the 
In d u s tr ia l  L e g is la tio n  C om m ission , Ref. D pL. 75930, 2 1 /1 1 /1 9 4 9 . 
TUCSA A rc h iv e s ,  ICS M. 868 ( F. 55).
7. See above, p . 135.
8 . A ccord ing  to the M in is te r  of L abour, at one s tage  th e re  w ere  2, 000 
building a r t i s a n s  unem ployed in P r e to r i a .  H ouse of A ssem b ly  D ebates ,  
1951, col. 862. The am ounts paid out in guaran teed  w ages to 
r e g i s te r e d  a r t i s a n s  und er  the em ploym ent guaran tee  in c re a se d  
du rin g  1949 to £34, 338 7s 9d, and to £39, 089 7s 8d in 1950. D e p a r t ­
m en t of L abour R e p o r t  for 1949, UG 50-1951, p. 21; fo r  1950,
UG 71-1951, p a r a  49.
9. South A frican  T ra d e s  and L abour  Council, 'R e p o r t  of the Annual 
C onference , held in D urban, 1950', p. 40. TUCSA A rch iv es ,
ICS M. 868 (F . 58).
10. F o r  deb a tes  on the B ill ,  see  House of A ssem b ly  D eba tes ,  1951, col. 
857 et seq .
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It is  im p o rta n t  to exam ine the context within which the deba tes  on the 
B ill  took p lace  in o rd e r  to locate  this policy  within the N a tio n a lis ts '
' l a r g e r  sc h em e ' of a p a r th e id .
In the im m ed ia te  p o s t-w a r  p er iod , with r e la t iv e ly  la rg e  in v es tm en t
of fore ign  c a p i ta l  in m an u fac tu rin g  in d u s try  and the co n cen tra t io n  of
econom ic ow nersh ip , th e re  was an in c re a s in g  tendency  tow ards  monopoly
11in South A frican  in d u s try .  D avies  has  argued  that, desp ite  th e ir  
an ti-m onopo ly  r h e to r ic ,  the N atio n a lis t  re g im e  could not, ,rexcep t at 
the co s t  of a m a jo r  d is ru p tio n  of c a p i ta l is t  p roduction , have p rom oted
12any non-m onopoly  'na tiona l ' path  of c a p i ta l is t  in d u s t r ia l  deve lopm ent" .
The t ra n s i t io n  to re la t io n s  of m onopoly c a p i ta l ism  en ta iled  r a i s in g  the
organic  com position  of capita l; in o th e r  w ords, in c r e a s in g  the value of
c a p i ta l  inv es ted  in m a c h in e ry  in re la t io n  to ca p i ta l  advanced in the fo rm
of w ages. U nder th ese  conditions, with the 'tendency  fo r  the r a te  of p ro f i t  
Tto fa ll,  i t  was n e c e s s a r y ,  am ong o th e r  f a c to rs ,  to in c r e a s e  the p ro d u c tiv ity  
13of lab o u r .  As the p re c e d in g  c h a p te r  showed, th is  w as p r e c i s e ly  what 
in d u s t r ia l  em p lo y e rs  w ere  ca ll ing  fo r  in the im m ed ia te  p o s tw ar  p e r io d .
At no tim e during  th is  p e r io d , how ever, did they re co m m en d  e lim ina ting  
the r a c ia l  h i e r a r c h y  in the so c ia l  d iv ision  of lab o u r .  R a th e r  they sought
tto e s ta b ish  it at a h ig h e r  leve l,  by the 'm o re  p roduc tive  u s e '  of A fricans
 k
11. Kaplan, 'C la s s  Conflict, C ap ita l  A ccum ulation  and the S ta te ',
c h a p te r s  8 and 9.
12. D av ies ,  C apita l,  State and White L a b o u r , p. 335.
13. O ther  'c o u n te ra c t in g  ten d en c ies ' to the fa lling  r a te  of p ro f i t  a re
suggested  in c h a p te r  6. While a d eg ree  of c o n tro v e rs y  su rro u n d s  the 
concept of the fa lling  r a te  of p ro fi t ,  i t  is  beyond the scope of th is  
study to e n te r  into this deb a te .  See fo r  exam ple ,  M eek, R . , 'T he 
F a ll in g  R ate  of P r o f i t ' ,  in Howard, M .C .  and King, J . E .  (eds. ),
The E conom ics  of M a rx , (Penguin Books, 1976), pp. 203-18; and 
fo r  the o r ig in a l  p re se n ta t io n  of the a rgum en t,  M arx , K , , Capital, 
Vol. Ill (London, 1959), c h a p te r s  XIlI, XIV and XV.
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in ope ra tiv e  pos it io n s  and extending the em ploym ent of w hites in
su p e rv is o ry  and sk illed  p o s it io n s .  V arious  t ra in in g  sc h e m e s  w ere
14in it ia ted  du r in g  th is  period  to m e e t  the dem and fo r  sk il led  lab o u r .
Betw een 1944 and 1948, the ex is ting  A ppren ticesh ip  schem e was
extended and the n u m b e r  of w hites undergo ing  t ra in in g  in c re a se d  by
37 p e r  cent. But the n u m b er  of w hites qualifying as  a r t i s a n s  under
15the o th e r  sc h em es  was r e la t iv e ly  s m a ll .  In th is  r e g a rd ,  i t  is
im p o rta n t  to exam ine  two o th e r  B ills  which w ere  in tro d u ced  during
the 1951 P a r l i a m e n ta r y  se ss io n ,  along with the N ative Building W o rk e rs
B ill,  nam ely , the A p pren ticesh ip  A m endm ent B ill and the T ra in in g  of 
16A r t is a n s  B ill.
The A ppren ticesh ip  Act of 1922, as am ended in 1924 and 1930,
was re p la c e d  by a C onsolidated  Act in 1944, A C o m m iss io n  on T echn ica l
and V ocational Education  (De V il l ie rs  C om m ission)  appointed in 1945,
17re p o r te d  in 1948, a f te r  the N atio n a lis t  governm ent cam e  to pow er.
I ts  r e p o r t  was taken as the b a s is  fo r  an investiga tion  by a M in is te r ia l  
C om m ittee  under  the M in is te r  of L abour,  the findings and reco m m en d a tio n s
14. See above,p . 144 , F o r  an exce llen t  d isc u ss io n  of the concep ts  
's k i l l ' ,  ' t r a in in g ' and 'education ' which d e m y stif ie s  the in d u s t r ia l  
soc io log ica l  c a teg o ry  of 'upgrad ing" , see  B ra v e rm a n ,  L abour and 
Monopoly C apita l,  pp. 424-447.
15. By 1950, only 2063 w hites  had qualified  as a r t i s a n s  und er  the COTT 
sch em e; u n d er  the So ld iers  and W ar W o rk e rs  U nem ploym ent Act of 
1944, 1247 had qualified  as a r t i s a n s .  Of th ese  only 107 w ere  
build ing a r t i s a n s .  D e p a r tm e n t of Labour R e p o r t fo r  1950, UG 
71-1951, tab les  11 and 14.
16. H ouse of A ssem b ly  D eba tes ,  1951, co ls .  5089 e t  s e q . (debate on the
A p pren ticesh ip  A m endm ent Bill); co ls .  5145 e t s e q . (debate on the 
T ra in in g  of A r t is a n s  Bill).
17. R ep o rt  of the C o m m iss io n  on T echn ica l and V ocational Education
UG 65-1948.
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of which w ere  in c o rp o ra te d  in the A ppren ticesh ip  A m endm ent Bill
in troduced  in 1951. In 1949 and 1950, m o re  a p p re n t ic e s  w ere
inden tu red  than a t any o th e r  p e r io d  d u r in g  the opera tio n  of the
A p pren ticesh ip  A c t ;  7, 109 and 7, 518 new c o n tra c ts  w ere  r e g is te r e d
re sp e c t iv e ly  and, at the end of 1950, th e re  w ere  24, 379 c o n tra c ts
in opera tion  fo r  a l l  in d u s t r ie s .  Of th ese ,  5, 232 w ere  in opera tion  fo r
18the building in d u s try .  D esp ite  th is  in c re a s e ,  in d u s t ry  was ex p er ien c in g  
a s e v e re  sh o rtag e  of sk il led  lab o u r .  A ccord ing  to a D e p a r tm e n t of L ab o u r  
su rv ey , a t the beginning of 1951 the ex is ting  sh o rtag e  was m o re  than 
10, 000 a r t i s a n s  fo r  the v a r io u s  t r a d e s  as  Table 4 .1  in d ica te s .
The A p pren ticesh ip  A m endm ent Bill red u ced  the per iod  of
ap p ren tice sh ip  f ro m  5 y e a r s  to 4 on the su c c e ss fu l  com ple tion  of a
19tra d e  te s t  and it  in c re a se d  the wages paid to a p p re n t ic e s .  In an
e a r l i e r  B ill, p ro v is io n  had been m ade fo r  the t ra in in g  of adult w hites
along the l in es  of the COTT schem e to m ee t the sh o r tag e  of a r t i s a n s .
The t ra d e  unions held  that such tra in in g  should be d iv o rced  f ro m  a
m e a s u re  dea ling  with ap p ren ticesh ip  in the 1 t ra d it io n a l '  s e n se  and, fo r
tha t r e a so n ,  the M in is te r  of L abour had in troduced  the se p a ra te  T ra in in g
20of A r t is a n s  B ill in 1951.
To supp lem en t the t ra in in g  envisaged u n d e r  the 't ra d i t io n a l '  
sy s tem , the T ra in in g  of A r t is a n s  Bill es tab lish ed  a sy s te m  of in tensive
OjC-
t ra in in g  and t ra d e  te s t in g  fo r  adu lts ,  whom the M in is te r  of Labour^know- 
ledgej^ " fro m  the n a tu re  of th ings" , would "not be n a t iv e s " .  In in troduc ing
18, House of A ssem b ly  D eba tes ,  1951, co ls .  5089-97.
19, It should be noted that app ren ticesh ip  t e r m s  in B r i ta in  w ere  only
reduced  to 4 y e a r s  in 1964. A ustrin ,  'The Breakdow n of C raft
Unionism  in the C onstruc tion  Industry , 1945-70 ', p. 57.
20, House of A ssem b ly  D eba tes ,  1951, co ls .  5145-9,
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Table 4. 1 Skilled L abour S hortage , 1951
T ra d e s  E x is ting  E s t im a te d  A dditional R eq u irem en ts
Shortage  F o r  Next T h re e  Y e a rs ,  If:
a s  a t  M a te r ia ls  . E x is t ing  R e s t r ic te d
F e b r u a ry  1951 ava ilab le  Supply A vailable
Building 4, 763 9,285 5,461
E ng inee ring 3, 415 6 , 522 3, 279
M otor 1, 194 603 217
P r in t in g 654 853 244
A viation 220 201 36
M isce llaneous 110 115 67
TOTALS 10,356 17,579 9p 504
Source: D ep ar tm en t of L abour,  'Survey  of Skilled M anpow er' 2 4 /2 /  1951
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the Bill, B. J .  Schoem an m ade it  c l e a r  that the in tention  was to 
e levate  the lev e l  of the 'un sk il led ' and 's e m i- s k i l l e d '  white worker*
In the ra i lw a y s  p a r t ic u la r ly ,  th e re  w ere  hundreds  of w o rk e rs  who, 
because  they had not undergone an ap p ren ticesh ip ,  "could not achieve 
a r t i s a n  s ta tu s " .  A ccord ing  to the M in is te r ,
We have a r e s e r v o i r  of unsk il led  E uropean  lab o u r ,  and m y 
contention is  tha t we should not c re a te  a p e rm a n e n t  s t ra tu m  
of unsk illed  E uropean  lab o u r .  We should lif t  them  out of 
i t .  . .  give them  tra in in g .  That is  how we get the m ovem ent 
f ro m  the unsk il led  r ig h t  to the s k i l l e d .  2 1
In the c a se  of the white 's e m i- s k i l le d '  w o rk e rs ,  "who have a l re a d y
acqu ired  a la rg e  am ount of knowledge of the p a r t i c u la r  t ra d e ,  p rov ided
they can p a s s  a t e s t  which is  s e t  with a l i t t le  f u r th e r  t r a in i n g . . .  they
w ill then get the s ta tu s  of a r t i s a n s " .  F o r  adult t r a in e e s ,  n am ely , the
'unsk il led ' white w o rk e rs ,  p ro v is io n  was m ade fo r  one y e a r  of in tensive
tra in in g  a t an in s titu tion  co n tro lled  by the D e p a r tm e n t  of Education , A r ts
and Science on the l in es  of the old COTT sch em e . D uring  th is  p er iod ,
they would continue to re c e iv e  an allowance equal to the w ages draw n
p rev io u s ly ,  "b ecau se  we m ay  be dealing  with adults  who have fam il ie s
and o th e r  o b liga tions" .  T h e re a f te r ,  they would be p laced  in the se rv ic e
of an em p lo y er  des igna ted  by the M in is te r  of L abour fo r  a p e r io d  of
fu r th e r  t ra in in g .  This pe r io d  could be reduced  by the s u c c e ss fu l  com ple tion
of a t ra d e  t e s t  a f te r  a m in im um  of one y e a r 's  t ra in in g  in em ploym ent.
These  t ra d e  t e s t s  fo r  a r t i s a n  s ta tu s  w ere  the sam e  as ap p re n t ic e s  had to
undergo on com ple tion  of the app ren ticesh ip  t e r m s ,  and w ere  to be
22a d m in is te re d  by the N ational A ppren ticesh ip  B oard .
The deba tes  on these  B ills  re f lec ted  the su p p o rt  f ro m  o rg an ised  
in d u s t r ia l  em p lo y e rs  fo r  the con tem pla ted  m e a s u re s .  The ra t io n a l isa t io n  
of the labour p ro c e s s  and re o rg a n isa t io n ,  involving the 'p rom otion ' of 
white w o rk e rs ,  would be fac i l i ta ted  by these  in te rv e n tio n s  to r e s t r u c tu r e  
in d u s t r ia l  t ra in in g  p ro g ra m m e s  and both the B ills  w ere  p a sse d  d u r in g  the
21. House of A ssem b ly  D ebates , 1951, co ls .  5931-3.
22. House of A ssem b ly  D eba tes , 1951, co ls .  5145-7; D ep a r tm en t of
L abour R eport  fo r  1952, UG 46-1954, pp. 16-7
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231951 P a r l i a m e n ta r y  s e s s io n .
Tha t it  was only in the building in d u s try  that the r e s t r u c tu r in g  
of in d u s t r ia l  t ra in in g  p ro g ra m m e s  included tra in in g  fo r  A frican s ,  
through the to ta lly  s e p a ra te  sy s te m  es ta b lish ed  in t e r m s  of the Native 
Building W o rk e rs  Act, can be explained by econom ic, p o l i t ic a l  and 
ideo log ica l f a c to rs .  The c r a f t  n a tu re  of the labour  p ro c e s s  in h o u s e ­
building and the m o re  sh a rp ly  defined de lim ita tion  betw een 'sk i l le d ' 
and 'u nsk il led ' building w ork, as  com p ared  with m an u fac tu r in g  in g en era l ,  
had com plica ted  the ra t io n a lis a t io n  of the building in d u s try .  W hereas  
m an u fac tu rin g  in d u s try  e m erg ed  a t the end of the w ar  'r e o rg a n is e d '  but 
with its  r a c ia l  h ie r a r c h y  in tac t ,  the ex is t in g  d e lim ita tio n  betw een 'skilled* 
and 'un sk il led ' pos it ions  in building p roduction  cam e u n d e r  p r e s s u r e  f ro m
€
both building em p lo y e rs  and the s ta te  with the sh o r tag e  of building a r t i s a n s . 1 
The Native Building W o rk ers  leg is la t ion  was th e re fo re  a tw o-fold m e a s u re ;  
i t  p rov ided  the 'm e a n s ' fo r  c i rcu m v en tin g  the 'm onopoly  of sk il l '  by 
white a r t i s a n s  in 'sp ec if ied ' a r e a s  and r e o rg a n is in g  h o u se -b u ild in g  p ro d u c t­
ion on th is  b a s is .  But, a t the sam e t im e , i t  extended p ro te c t io n  to white 
building a r t i s a n s  in a l l  a r e a s  w here  th e ir  position  m ight be ' j e o p a rd is e d ' .
23. See fo r  exam ple , South A frican  In d u s try  and T r a d e, M ay 1951, fo r  
in d u s t r ia l  e m p lo y e rs '  re a c t io n s .  These  th re e  m e a s u re s ,  which 
taken  to g e th e r  r e s t r u c tu re d  the 't ra in in g ' r e q u i re d  by in d u s t r ia l  
ca p i ta l  d u r in g  the e a r ly  apar the id  p e r io d , e x p re s s  a fo rm  of s ta te  
in te rv en tio n  in the rep ro d u c tio n  of la b o u r -p o w e r .  This is  because  
'a p p re n t ic e sh ip ' r e p re s e n t s  an expense in developing . la b o u r-p o w e r  
and hence is  a fa c to r  which e n te r s  into the d e te rm in a tio n  of its  
value . As M arx  a rg u e s ,  a reduction  in the ex p en ses  of a p p re n t ic e ­
ship, through s h o r te r  t e r m s  o r  in tensive  fo rm s  of tra in ing , c a u se s  
a fa ll  in the value of la b o u r-p o w e r .  This " im p lie s  a d i r e c t  in c r e a s e  
of su rp lu s -v a lu e  fo r  the benefit of capita l;  fo r  eve ry th in g  tha t sh o r ten s  
the n e c e s s a r y  la b o u r- t im e  r e q u ire d  fo r  the re p ro d u c tio n  of labour 
pow er,  ex tends  the dom ain of s u rp lu s - la b o u r 'f, and hence p ro f i t .
M arx , C apita l ,  V ol.I  (London, 1954), pp. 330-1 and c h a p te r  XVII.
A s im p lif ica tio n  of functions and a dilution of the labour  p r o c e s s  on 
the b as is  of 'o p e ra tiv e  l a b o u r1 d im in ish es  the o v e ra l l  co s t  of a p p re n t­
ic e sh ip .  At the 'low er  le v e ls '  and fo r  'u n sk il led ' labour i:t v a n ish e s .  
M arx  a rg u e s  that the developm ent of in d u s try  and the consequent 
rev o lu tio n is in g  of the fo rc e s  of production , p roduced  a tendency  fo r  
the hom ogen isa tion  of the value of labour pow er,  tow ards  the e l im in a t­
ion of d iffe r ing  va lues  based  on the co s t  of re p ro d u c in g  d iffe ren t s k i l ls .  
This tendency  is  i l lu s t r a te d  and c la r i f ie d  in B ra v e rm a n ,  L abour 
and Monopoly C apita l.
24. See above, p. 121.
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It will be r e c a l le d  tha t building tra d e  unions in 1947 had dem anded
2 5tha t s a feg u a rd s  be em bodied in an Act of P a r l i a m e n t .  Building e m p lo y e rs ,
too, had a rgued  that, if the s ta te  was to t ra in  A fr ican s  fo r  building work,
i t  would be n e c e s s a r y  fo r  "a to ta l  s e g re g a t io n , . . f ro m ''th e  r e s t  of the
2 6Building In d u s try " .  W hereas  it  had been contended tha t m e a s u re s
p rov id ing  fo r  d i re c t  d isc r im in a t io n  on a r a c ia l  b a s is  m ay  not be p o ss ib le ,
the Native Building W o rk e rs  Act, No. 27 of 1951 was indeed such a
m e a s u re .  The M in is te r  of L abour  d e sc r ib e d  it as  co n s ti tu tin g  a pos itive
s tep in the applica tion  of ap a r th e id ,  as  it  would "afford  the Native an
opportunity  to develop in h is  own a r e a  and to im p ro v e  h is  position  eco n o m ic -
2 7a lly  and to r id  h im se lf  to a g re a t  ex tent of h is  s en se  of f ru s t r a t io n " .
The o th e r  s ide of the 'a p a r th e id  coin ' was that,  in o r d e r  to p ro te c t  the 
white a r t i s a n ,  a s ta tu to ry  job co lou r  b a r  had been in troduced  into the 
building in d u s try .  With the p rom ulga tion  of the Act, no em p lo y e r  in 
the building in d u s try  could em ploy A fricans  on sk il led  w ork in 'sp e c if ie d ' 
a r e a s .  This r e s t r i c t io n  could, f u r th e rm o re ,  be extended to a l l  p e rso n s  
und er tak in g  building w ork in 'sp ec if ied ' white a r e a s  by p ro c la m a tio n .
Thus ex is t in g  a r e a s  of em ploym ent w ere  to be c u r ta i le d  and those 
A frican s  with t ra in in g  o r  ex p er ien ce  in the buijiiing t ra d e s  w ere  to be 
r e s t r i c t e d  to w ork in defined a r e a s ,  a fo rm  of labour  co n sc r ip t io n .  F u r t h e r ­
m o re ,  although the p ro v is io n s  of the A ppren ticesh ip  Act had not in p ra c t ic e  
been  u t i l ise d  fo r  t ra in in g  A frican  w o rk e rs  fo r  the building in d u s try ,  i t  
had contained  no r a c ia l ly  exc lusive  c la u s e s .  In t e r m s  of the Native Building
W o rk e rs  Act, how ever, A fricans  w ere  e x p re s s ly  excluded f ro m  a l l  the
2 8p ro v is io n s  of the A ppren ticesh ip  leg is la t io n . F ina lly ,  the Act contained
2 5. See above p. 14?0.
26. See above p. 133.
27. House of A ssem b ly  D eba tes , 1951, co ls .  1792-3. The rh e to r ic  of
ap a r th e id  a p p e a rs  not d i s s im i la r  to the 'm o re  l ib e r a l  application
■of s e g re g a t io n ' ,  which was called  fo r  by both the South A frican  
Institu tion  of Race R ela tions  and the Jo h an n esb u rg  City Council 
in the im m ed ia te  p o s t-w a r  y e a r s .  See above, p. 100.
28. U nder Section 12 of the Native Building W o rk e rs  Act, No. 27 of 1951.
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no p ro v is io n s  fo r  the s e t t le m e n t  of d isp u te s .  C o m p u lso ry  a rb i t r a t io n
u n d e r  W ar M e a su re  No. 9 would continue to be en fo rced  to se tt le  a
d ispu te .  Anything e lse ,  such as the recogn ition  of co llec tiv e  ba rga in ing
r ig h ts ,  w as ,a c c o rd in g  to the M in is te r  of L abour, "out of p lace  in a 
29B ill of th is  k ind".
O rgan ised  em p lo y e rs  in the building in d u s try  w ere  "pledged to
lend the fu lle s t  su p p o rt"  to the policy . A ccord ing  to an. e d i to r ia l  in th e i r
offic ial jo u rn a l,  the "co n s id e rab le  econom ic s ig n if ican ce"  of the Act
was that i t  p laced  the in d u s try  in a position  to u se  " m o re  p roduc tive ly
the v a s t  p o ten tia l  native  lab o u r  supply which [had]  been to ta lly  excluded
fro m  o c c u p a t io n s . . .  ou tside the range  of unsk illed  o p e ra t io n s" .  F o r
building e m p lo y e rs ,  th e re fo re ,  "the p e rm is s iv e  e lem en t  in r e la t io n  to the
in te r e s t s  of N atives  and the p ro te c t iv e  e lem en t in re la t io n  to the in te r e s t s
30of non-N atives  a r e  co m p le m e n ta ry " .
The N ational . P a r ty  had p ro m ise d  po ten tia l  s u p p o r te r s  the 
’benefits  of ap a r th e id '.  The m eans  fo r  applying 'a p a r th e id ' to the conditions 
and re la t io n s  of p roduction  in the building in d u s try  was the Native Building
S2,
W o rk ers  Act and the a d m in is t ra t iv e  and leg is la t iv e  f ra m w o rk  which was 
e s ta b lish e d  in 1951 for s ta te  in te rven tion  in a lloca ting  w ork ro le s  in the 
building in d u s try .  It is  n e c e s s a r y  now to exam ine the p ro c e s s  of f o rm u la t ­
ion of po lic ie s  d ire c te d  at the A frican  w orking c la s s  in u rb an  a r e a s  and the 
ro le  of the 'a p a r th e id ' s ta te  in d e te rm in in g  conditions fo r  the rep ro d u c tio n  
of an in c re a s in g ly  p ro le ta r ia n is e d  labour fo rc e .
29. House of A ssem b ly  D e b a te s , 1951, co ls .  899-902.
30. SAB, August, 1951, p . 9.
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4 .2 .  H ousing P o l ic y  and Social C ontro l
The question  of the 'p e rm a n e n c e ' of the A frican  u rb an  population
had again becom e a c e n t r a l  is su e  in the fo rm ula tion  of 'N ative policy '
31during  the y e a r s  im m e d ia te ly  a f te r  the Second W orld W ar. The
Native Law s C o m m iss io n  ( the  Fagan  C om m ission)  appointed in 1946
to inqu ire  into the opera tion  of laws re la t in g  to A fr ic a n s , in  u rb an  a r e a s
had been concerned  to e s ta b l ish  a ra t io n a le  fo r  a p ro p o sed  policy
1'fac il i ta t in g  and encourag ing  the s tab lisa tio n  of ^ “A frican  ]  lab o u r" ,  which
was in tended to p ro m o te  the developm ent of a p e rm a n e n t ly  u rb a n ise d
A frican  labour  fo rc e ,  outside the m ining  in d u s try  which would continue
32to u se  m ig ra n t  la b o u r .  The po licy  of the N ational P a r ty  was 
d ia m e tr ic a l ly  opposed to th is  p ro p o sa l  and the change in re g im e  m a rk e d  
the beginning of a new phase  in s ta te  re a c t io n  to the in c re a s in g  p r o l e t a r ­
ian isa tio n  of A frican  w o rk e rs .  A ccord ing  to the p a r a m e te r s  of N a tio n a lis t  
p o licy  outlined in a p a r ty  com m ittee  r e p o r t :
The id ea l  of to ta l  A parthe id , which should be a im ed  at is  , 
the g rad u a l e l im ina tion  of N atives  f ro m  in d u s t r ie s  in 
w h ite  a r e a s ,  but it  is  r e a l i s e d  that it  w ill be only achieved 
a f te r  m any  y e a r s . . .
As long as  such N atives  re m a in  in u rb an  a r e a s .  . .  s e p a ra te  
r e s id e n t ia l  a r e a s  m u s t  be p rov ided  for them . . . It m u s t  
be c le a r ,  how ever, that th e ir  p re se n c e  in the white u rb an  
a r e a s  will be. c o n s id e red  as  te m p o ra ry  and tha t they w ill 
n e v e r  be able to lay  c la im  to p o li t ica l  r ig h ts  of any kind 
equal to those  of the whites and that they w ill n e v e r  be able 
to own r e a l  e s ta te .  ^
In p u rsu in g  the 'id e a l ' ,  as L e g a ss ic k  h as  a rg u ed ,  "the N ationa lis t ,  
governm ent could not, any m o re  than i ts  p r e d e c e s s o r ,  igno re  the s t r u c tu r a l
31. As indeed the question of 'p e rm a n e n c e ' was a c e n t r a l  is su e  in
the fo rm ula tion  of the N atives  (Urban A re a s )  Act, No. 21 of 1923.
See above, p. 22.
32. R eport  of the N ative Law s C o m m iss io n , UG 28.-1948 (Fagan
R eport) ,  p a r a  65 (19). See a lso  Section III.
33. The m a jo r  p a r a m e te r s  of N ationa lis t  policy  w ere  outlined in the r e p o r t
of a p a r ty  co m m ittee  u n d er  the ch a irm an sh ip  of P .O .  Sauer r e le a s e d
du rin g  1947. 'V e rs la g  v ir  die K le u r v r a a g s W k  K om itee van die 
H eren igde  N ational P a r ty ' ,  m im eo , 1947, (R eport of the Colour 
Q uestion  C om m ittee  of the R e-un ited  N ational P a r ty ,  known as the 
Sauer R e p o r t) ,  p a r a s .  45 and 33.
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c r i s i s  which r e q u i re d  the s ta te  to involve i t s e l f  m o re  d i re c t ly  in the
34re p ro d u c tio n  of lab o u r  p o w er" .  In th is ,  how ever, the definition of 
housing  policy  was to be guided by c e r ta in  p r in c ip le s  re f le c t in g  the a im s  
of 'to ta l  a p a r th e id '.  This  sec tion  t r a c e s  the fo rm u la tio n  of a po licy  
f ram ew o rk  fo r  s ta te  in te rven tion  in conditions fo r  the rep ro d u c tio n  of 
the A frican  labour fo rc e  in u rb an  areas*
The Role of H ousing  P o l ic y  Defined
The ques tion  of housing  policy  was only dea lt  with tangen tia lly  by
the F agan  C o m m iss io n ,  to the ex tent of a tac i t  accep tance  that the c o s ts
Iof 'su b s id ise d ' accom m odation  fo r  the 's t a b l i s e d 1 A frican  lab o u r  fo rce  '
\
would continue to be sh a re d  between c e n t r a l  and lo c a l  a u th o r i t ie s .  The
g e n e ra l  approach  of the C o m m iss io n  was that, as  f a r  a s  p o ss ib le ,  th is
housing  was to be p rov ided  on an 'econom ic b a s is ' ,  hence  the im p lic i t
reco m m en d a tio n  to u se  the A frican s  on skilled  build ing w ork a t d if fe re n t ia l  
35
wage r a t e s .  The N ationa lis t  governm ent acknowledged tha t the housing  
backlog had to be m ade up fo r  the 'le g i t im a te ' w o rk e rs  dem anded by 
in d u s try .  But, in keeping  with the 'id ea l ' of g rad u a lly  red u c in g  the n u m b e rs  
of A fricans  in u rb an  a r e a s ,  any housing policy was to be linked to the 
sy s te m  of influx co n tro l  on the one hand, and to be b ased  on a p a r t ic u la r
34. L e g a ss ic k ,  M . , 'L eg is la t io n ,  Ideology and E conom y in P o s t-1 9 4 8  
South A fr ic a ' ,  J o u rn a l  of Southern A frican  S tudies, 1, 1 ,1974, p . 18. 
This is  a r e fe re n c e  to the declin ing  cap ac ity  of the r e s e r v e s  to 
su b s id ise  the rep ro d u c tio n  of la b o u r-p o w e r .  See a lso ,  W o lp e ,H .,  
'C a p i ta l ism  and Cheap L abour  P o w er in South A frica :  f ro m  S egregation  
Segregation  to A p ar th e id ',  Econom y and Socie ty , V o l.I ,  N o .4, 1972 
pp. 439-44, in p a r t ic u la r .  In recogn ition  of th is ,  the United P a r ty  
G overnm ent had a ttem pted  to in troduce  unem ploym ent in su ra n c e  
benefits  fo r  A frican  w o rk e rs ,  a fa c to r  opposed by a g r ic u l tu ra l  
c a p i ta l i s ts  who had lo s t  labour to u rb a n -b a s e d  in d u s t r ie s  du r in g  the 
w ar  y e a r s .  The F agan  C om m ission  1946-48 a lso  re co m m en d  in v e s t ­
m en t in the r e s e r v e s .  R eport of the Native Law s C om m ission ,
UG 28-1948, p a r a .  61.
35. Re p o r t  of the Native Laws C o m m iss io n , UG 28-1948, p a r a s  .35 
and 62. By including e x tr a c ts  from  the r e p o r t  of the D e p a r t ­
m e n ta l  C om m ittee  appointed to enquire  into the ques tion  of r e s id e n c e  
of 'N atives  in U rban A r e a s ' ,  known as the Y o u n g -B a rre t t  C om m ittee ,  
of 1935, as  Annexure 5, the Fagan C o m m iss io n  endorced , im p lic itly ,  
e a r l i e r  re c o m m en d a tio n s  by governm ent c o m m iss io n s  and co m m it te e s  
in th is  r e g a rd .  See above, p. .[00.
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s y s te m  of f inancing involving e m p lo y e rs ,  on the o th e r .  F u r th e rm o re ,
it  was to be linked with the en fo rcem en t of r e s id e n t ia l  seg reg a tio n ,
the con ta inm ent and co n tro ll in g  of the vas t  sq u a tte r  a r e a s ,  and the
'o rd e r in g '  of r a c ia l  p a t te rn s  p re v a le n t  in m any la rg e  u rb a n  a r e a s ,  such
3 6as Sophiatown, M artin d a le  and N ew clare  in Jo h an n esb u rg .
D r ,  A. J .  S ta ls , M in is te r  of H ealth  and H ousing, c r i t i c i s e d  the
p rev io u s  governm ent which "had allowed f re e  m ig ra t io n  by N atives  to
to w n 'a re a s  cau s in g  a s itua tion  o ver  which c i t ie s 'c o u ld  e x e rc is e  no 
37con tro l" ;  The N atio n a lis t  r e g im e  im m ed ia te ly  confron ted  th is
's i tu a t io n ' by r e s t r u c tu r in g  the ad m in is tra t io n  of the ex is t in g  influx
c o n tro l  s y s te m .  The N ative Law s Am endm ent Act of 1949 am ended the
p ro c e d u re  fo r  e s ta b lish in g  lab o u r  bureaux, the functions of which w ere
to include r e g i s te r in g  unem ployed  A frican s ,  p lac in g  w o rk se e k e rs  in
jobs and co n tro ll in g  the m ovem ent of A frican  labour into the 'p r e s c r ib e d '
a r e a s .  In N ovem ber 1949, the G o v e rn o r-G e n e ra l  i s s u e d  a p ro c lam a tio n
which c losed  u rb an  a r e a s  under  the co n tro l  of 21 lo ca l  au th o r it ie s
(including Johannesbu rg )  to the e n try  of Africans* excep t fo r  m ine .
em ployees ,  t e m p o ra ry  v is i to r s  and those  who had a lre a d y  been engaged fo r
em ploym ent. E a r ly  in 1950, the reg u la tio n s  governing  influx c o n tro l  and
38the r e g is t r a t io n  of s e rv ic e  c o n tra c ts  were, extended to 95 u rb an  a r e a s .
36. The im plem en ta tion  of th is  a sp ec t  of s ta te  po licy  is  t r e a te d  
ex ten s iv e ly  in the following ch a p te r .  See above, p. 56 ,n. 30,
fo r the h i s to r ic a l  background to the s o -c a l le d  'W e s te rn  A re a s '  of 
Jo h annesburg , as Sophiatown, M artinda le  and N ew clare  cam e to 
be ca lled .
37. M in is te r  of H ealth  and Housing quoted in SAB, O ctober  1948, p. 11.
It should be noted that th is  s ta tem en t  is  not s t r i c t ly  a c c u ra te .  See
above, p . 75, n s .7 1  & 73.
38. Survey of Race R ela tions ,  1949-50, pp. 37-9 . The c lo su re  of u rban
a r e a s  was m ade u n d e r  P ro c la m a tio n  No. 271 of 1949. It should be 
noted tha t a s im i la r  p ro c lam atio n  had been is su e d  in M arch  1947, 
befo re  the N ationa lis t  governm ent. In addition, the Jo h an n esb u rg  
City Council had p roposed  tha t a sy s tem  of lab o u r  bureaux  should 
be e s ta b lish e d  as  e a r ly  as  1946, See above, p. 76, n s .  72 & 73. 
The F agan  C om m ission  a lso  recom m ended  "the insti tu tion  of a 
wide but c e n t ra l ly  o rg an ised  netw ork  of labour  b u reau x " .  R eport 
of the Native Law s C om m iss ion , UG 28-1948, p a r a .  44.
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The po licy  of r e s id e n t ia l  seg reg a tio n  was to be s t r i c t ly  en fo rced ,
39and, to th is  end, the Group A re a s  Act, No. 41 of 1950 was p a s se d .
This leg is la t io n  im posed  c o n tro l  throughout South A fr ic a  over  i n t e r ­
r a c ia l  p ro p e r ty  t ra n sa c t io n s  and occupation, a fo rm  of r a c ia l  zoning of 
land and p r e m is e s .  Although it  excluded A frican  'to w n sh ip s ',  it was
c le a r ly  d ire c te d  a t p laces  such as  the W este rn  A re a s  of Jo h annesburg ,
40which r e f e r r e d  to Sophiatown, M artin d a le  and N e w c la re .  D uring  e a r ly
1950, police  action  in en fo rc ing  influx co n tro l  m e a s u re s  in th ese  a r e a s
had provoked s e r io u s  r io t s .  The events  in N ew clare  w ere  d e sc r ib e d  by
Smuts as  "a  g rave  th re a t  to the sa fe ty  and w e ll-b e in g  of the pub lic" , when
he moved an ad jo u rn m en t of P a r l i a m e n t  on "a defin ite  m a t te r  of u rg en t
41public im p o r ta n c e " .  A ccord ing  to the M in is te r  of J u s t ic e  in the deba tes
on the in c r e a s in g  m o b ilisa tio n  and m ili tan cy  of the A frican  working c la s s ,
"ex is t in g  le g is la t io n  /w a s j  in m any  r e s p e c ts  in adequa te"  to contain the
s tru g g le s  which ap p ea red  to be sp read in g  f ro m  the w orkp lace  and becom ing
42co m m u n ity -b ased .  The M in is te r  ind icated  tha t m e a s u re s  w ere  being
39. The Group A re a s  B ill was in troduced  in M ay 1950 by D r .  T .E .
Donges, M in is te r  of the In te r io r .  F o r  the 'p r in c ip le s '  and h i s to r ic a l  
background, see House of A ssem b ly  D eb a tes ,  1950, co l.  7434 et s e q . 
It is  im p o r ta n t  to note that, u n d er  the p rev io u s  governm ent, s e g r e g a t ­
ion of South A frican  Indians had been le g i t im ise d  in the A sia tic  Land 
T enure  and Indian R ep resen ta t io n  Act of 1946. This p roved  to be
the fo re ru n n e r  of the Group A re a s  le g is la t io n .  D avenport and Hunt 
( e d s . ), The Right to Land, Section 4 in p a r t ic u la r  dea ls  with own­
e r sh ip  and occupation of land by A fricans  and A sians  in u rb an  a r e a s .
40. See above, n. 36. F o r  a de ta iled  study of the concep tu a lisa tio n  and 
e ffec ts  of im p lem en ta tion  of the Group A re a s  Act in Cape Town, 
see  W este rn ,  J . ,  O u tcas t Cape Town, (London, 1981).
41. H ouse of A ssem b ly  D eba tes ,  1950, c o ls .  1312-1417, for p a r l ia m e n t ­
a r y  d isc u ss io n s  on the ' r i o t s ' .
42. I b id . , c o ls .  1311-2. These  p a r l ia m e n ta ry  d eb a tes  re f le c t  the them e 
of the p o ten tia l  linking of c o n su m p tio n - re la te d  and p ro d u c t io n - re la te d  
s tru g g le s  of the A frican  working c la s s ,  a them e which had been 
a r t ic u la te d  by the B oard  of T rade  and In d u s try  in it  s r e p o r t  on the 
fu tu re  of m an u fac tu rin g  in d u stry ,  in 1945. The B oard  held that 
"R ac ia l  and c la s s  d iffe ren ces  will m ake a hom ogeneous Native 
p r o le ta r ia t  which will even tua lly  lose  a l l  con tac t  with i ts  fo rm e r  
com m unal re la t io n s  which had p re v io u s ly  given th e i r  l ives  a content 
and m ean ing . /"These 'com m unal r e la t io n s '  p re v io u s ly  su b s id ised  the
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p r e p a re d  uto p rov ide  adequate pow ers  to the G overnm ent to rem ove
Native townships w here  it  m ay  ap p ear  to be n e c e s s a r y  and w here
43they a re  dangerous  for the public sa fe ty " .
In a s ta te m e n t  on the "explosive s itua tion" ,  D r .  W. M. E ise le n ,  
S e c re ta ry  of Native A ffa irs ,  pointed to the ro le  of housing  po licy  in so c ia l  
co n tro l,  r e s t r i c t in g  the A frican  population in u rb an  a r e a s  to those re q u ire d  
by in d u s try  - the  'lab o u r  r e q u i r e m e n t s ' -  and fu lfil l ing  the '-ideal' of to ta l
. .  . In  the n a tu re  of th ings, the u rb an  a r e a s  a re  in th e m se lv e s  
a f ru itfu l  b reed in g  ground fo r  u n re s t  becau se  the Native 
population h as  in c re a se d  so rap id ly  tha t housing  m e a s u re s  
could by no m ean s  keep pace with the g re a t  influx of population.
. . .  The m o s t  p r e s s in g  single  need of the N ative com m unity  is  
m o re  adequate  housing . Only by the p ro v is io n  of adequate 
s h e l te r  in p ro p e r ly  planned Native tow nship/can full c o n tro l  o ver  
u rb an  N atives  be reg a in ed , because  only then w ill i t  be p o ss ib le  
to e l im in a te  the su rp lu s  N atives who do not seek  o r  find an 
hones t liv ing  in the c i t i e s . 44
The p ro g ra m m e  fo r  so c ia l  co n tro l  con tem pla ted  by the N atio n a lis t  
re g im e  im plied , th e re fo re ,  the p ro v is io n  of housing  fo r  'leg i t im a te  lab o u r
the re p ro d u c tio n  of la b o u r-p o w er  with the p ro d u c t of the r e s e r v e s ,  
thus m ain ta in ing  the b a s is  fo r  low wages in the u rb an  a r e a s .  See 
above, n. 34J. . . la rg e  n u m b ers  of N atives  congrega ted  in am orphous 
m a s s e s  in la rg e  in d u s t r ia l  c e n tre s  is  a m a t t e r  which no G overnm ent 
can view with e q u a n im i ty . . . . can v e ry  e a s i ly  develop into a m enace  
r a th e r  than a c o n s tru c t iv e  fa c to r  in in d u s try " .  Board  of T ra d e  and 
In d u s tr ie s  R eport  No. 282, 1945, p a r a .  135. P o ss ib le  a r e a s  
re q u ir in g  policy  r e sp o n s e s  identified  by the B oard , included, 
re g io n a l  p lanning  to b r in g  about a m e a s u re  of 'd e c e n tra l is a t io n ' of 
in d u s try ,  t r a n s f e r in g  som e of the in d u s tr ie s  m aking  'cheap  and 
s ta n d a rd is e d  w q res  fo r  Native consum ption ' to the r e s e r v e s ,  r e s id e n ­
t ia l  seg reg a tio n  and ' r a c i a l  p a r t in g  in f a c to r ie s .  1
43. Ibid. T hese  'm e a s u r e s '  w ere  finally  to take the fo rm  of the N atives  
R e s e t t le m e n t  Act, No. 19 of 1954, which e s ta b lish e d  a R e se t t le m e n t 
B oard  re sp o n s ib le  d i re c t ly  to the M in is te r  of N ative A ffa irs  to u n d e r ­
take the re m o v a ls  of A fricans  f ro m  the W es te rn  A re a s .
44. S e c re ta ry  for Native A ffa irs ,  covering  m inute  to D ep a r tm en t of 
N ative A ffa irs  R eport,  1949-50, UG 61-1951, pp. I-II, ( e m p h a s is  
added).
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r e q u i re m e n ts '  in p ro p e r ly  p lanned seg reg a ted  a r e a s .  The ex is t in g  
sh o rtag e  of housing , how ever, would be compounded with the im p le m e n ­
ta tion  of the o th e r  le g is la t iv e  m e a s u re s  such as the G roup A re a s  Act,
No. 41 of 1950; the P re v e n t io n  of I llega l  Squatting Act, No. 52 of 1951;
and the con tem pla ted  m e a s u re s  fo r  ac tua lly  're m o v in g ' tow nships, which
45w ere  le g i t im ised  in the N atives  R ese t t lem en t  Act, No. 19 of 1954, A 
policy  f ra m e w o rk  adequate  to the ta sk  was c le a r ly  r e q u i re d .
In p re c e d in g  c h a p te r s ,  two i s s u e s  have been iden tified  as being 
c e n tr a l  to the fo rm ula tion  of a po licy  fram ew o rk , within which the 
s ta t e 's  agenc ies  m ight tack le  the housing  question . The conflic t a r i s in g  
around the u se  of A frican  building w o rk e rs  to red u ce  the c o s ts  of production  
of housing  a p p ea red  to have been re so lv e d  at the p o l i t ic a l  leve l  with the
A £
p rom ulga tion  of the Native Building W ork ers  Act, No. 27 of 1951. The 
o th e r  is su e  co n cern ed  the question  of d is tr ib u tio n  of the c o s ts  of hous ing  
and involved the sy s te m  of housing  finance. How this  question  was re so lv e d ,  
and the ro le  of the re su l ta n t  po licy  in the ' l a r g e r  s c h e m e ' of a p a r th e id ,  is  
exam ined  below.
The D ep a r tm en t of Native A ffa irs  and the F o rm u la t io n  of P o l ic ie s
The Fagan  C o m m iss io n  appointed und er  the p rev io u s  governm ent 
m ade no reco m m en d a tio n  to a l t e r  fundam entally  the f inancing  of 's u b s id is e d ' 
housing . U nder the N a tio n a lis t  r e g im e ,  how ever, th e re  was a s ign if ican t 
r e s t r u c tu r in g  of s ta te  a p p a ra tu se s  involved with the p ro v is io n  of housing  
and, f ro m  1950, the D ep a r tm en t of Native A ffa irs  becam e  in c re a s in g ly
45. The debate  and fo rm ula tion  of this 'po licy ' is  exam ined  in d e ta i l
in the next c h a p te r .
46. See above, p. 158.
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dom inant in the fo rm u la tio n  of housing  policy . One r e s u l t  was a ' r a d ic a l '
47approach  to the question  of housing  finance.
A p re l im in a r y  s tep  involved the re o rg a n is a t io n  of the D ire c to ra te  
of H ousing to b r in g  it  m o re  c lo se ly  u n d er  the M in is te r  of H ealth . The 
N ational H ousing and P lann ing  C om m ission  was re c o n s t i tu te d  with 
m e m b e rs  m o re  sym pathe tic  to the 'p r in c ip le s ' of a p a r th e id .  By 1949, 
the South A frican  econom y re f le c te d  a downturn and, on the recp m m en d a tio n
of the rec o n s t i tu te d  C om m iss ion , the 'N ational H ousing S chem e’ in it ia ted
48 49by the p rev io u s  governm ent was abolished  in S ep tem b er  1949. The
N ational H ousing  and P lann ing  C om m ission  co n s id e re d  tha t  the sc h e m e
had re su l te d  in w as te fu l expend itu re  and redefined  the g e n e ra l  approach
which would be adopted by the s ta te  in the p ro v is io n  of housing  funds, in
the following te rm s :
. . .  the State and lo ca l  governm ent should p ro v id e  only the 
m in im um  needs  of those who a re  unable to help th e m se lv e s .
Anything above the s t r i c t ly  m in im um  re q u i re m e n ts  m u s t  be 
re g a rd e d  as n o n -e s s e n t ia l ,  to be p rov ided  by the tenant a t 
h is  own c o s t  as  h is  econom ic position  i m p r o v e s . . .h o u s in g  
should as  f a r  as  p o ss ib le  be on a fully  econom ic b as is  and 
, . . th e  ca p i ta l  co s t  of dw ellings should be adapted  to the 
incom e of the p a r t ic u la r  g roups. 50
47. With the appoin tm ent of E is e le n  as  S e c re ta ry  fo r  Native A ffa irs  in 
O ctober  1949, and even m o re  so a f te r  V erw oerd  was brought into 
the C abinet as  M in is te r  of Native A ffa irs  in O ctober  1950, the 
re la t io n sh ip  between the D ep ar tm en t  of Native A ffa irs  and the 
N ational H ousing and P lann ing  C om m ission  changed. A s ta te m e n t  
which ap p eared  in the sam e  fo rm  in the r e p o r t s  of both bodies 
con f irm ed  that the D e p a r tm e n t had p r o g re s s e d  f ro m  a consu lta t ive  
ro le  in the fo rm u la tio n  of A frican  housing  po licy  to an equal p a r tn e r  
with the C o m m iss io n ;  "Native housing  sc h e m e s  w ill be exam ined  by 
the C om m ission  and the D ep artm en t of Native A ffa irs  ac ting  jo in tly  
and c o n c u r r e n t ly . . .  N ational Housing and P lann ing  C o m m iss io n  
R eport,  1950, UG 46-1951, p. 10; D ep a r tm en t  of Native A ffa irs  
R eport ,  1951-52, UG 37-1955, p . 26]
48. See above, p . 78, fo r  the 'N ationa l Housing S ch em e '.
49. N ational H ousing and P lan n in g  C om m ission  R e p o r t , 1949, UG 12-
1950, pp. 1 and 4.
50. N ational Housing and P lann ing  C om m ission  R eport ,  1950, UG 46-
1951, p. 8.
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A verage annual wage r a t e s  fo r  A fricans  in sec o n d a ry  in d u s tr ie s
(including co n s tru c tio n ) ,  which had r i s e n  s lightly  d u r in g  the w ar  y e a r s ,
declined  sh a rp ly  f ro m  1948, as  Table 4 .2  i l lu s t r a t e s .  How the s ta te
was to re so lv e  the ap p aren t con trad ic tion  between declin ing  w ages and
the sca le  of the housing  sh o rtag e  ag a in s t  the background of the T r e a s u r y ’s
position , was in tim ated  by the M in is te r  of Native A ffa irs ,  D r .  Jan sen ,
when he s ta ted  in 1948, soon a f te r  a s su m in g  office, tha t a ro le  for
em p lo y e rs  was being c o n s id e re d .  A ccord ing  to the M in is te r ,  "an am azing
fe a tu re  of the pos ition"  was that, " p a r t ic u la r ly  in dea ling  with u rb an
N atives in the p a s t ,  e m p lo y e rs ,  who r e a l ly  a re  the people  re sp o n s ib le  fo r
the N atives being in the u rb an  a r e a s ,  have been le f t  out of the p ic tu re  
51e n t i re ly " .  By A p ri l  1949, a p ro p o sa l  had been fo rm u la ted  which was
outlined a t a con fe ren ce  in Cape Town by the M in is te r  of Native A ffa irs .
What was con tem pla ted  was that a l l  u rb an  em p lo y e rs  - in d u s t r ia l ,  c o m m e rc ia l
and o th e rw ise ,  including h o u se h o ld e rs -  who did not "provide  accom m odation
fo r  th e i r  native  s e rv a n ts  on th e ir  p r e m is e s " ,  should co n tr ib u te  tow ards
52the co s t  of 's u b s id is e d ’ housing .
In d u s t r ia l  e m p lo y e rs  objected that if  they w ere  com pelled  to 
con tr ibu te  to w ard s  the c o s ts  of housing  th e ir  w o rk e rs ,  th e i r  p roduction  
co s ts  would in c r e a s e .  This would have the effect of in c re a s in g  the cos t 
of liv ing while s im u ltan eo u s ly  je o p a rd is in g  the pos ition  of s m a l le r  and
51. M in is te r  of N ative A ffa irs  quoted in SAB, O ctober  1948, p . 15.
In 1935, a D e p a r tm e n ta l  C om m ittee  reco m m en d ed  tha t e m p lo y e rs  
should be m ade " p r im a r i ly  re sp o n s ib le " .  R e p o r t  of the Young- 
B a r r e t t  C om m ittee ,  p a r a s .  29 and 30, E x t r a c ts  contained as  
Annexure 5 in R ep o rt  of the Native Law s C o m m iss io n , UG 28-1948, 
pp. 61-3 . This  reco m m en d a tio n  was not s tro n g ly  en d o rsed  by the 
Fagan C o m m iss io n .
52. SAB, A p r i l  1949, p. 11
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T a b l e  4.  2 A v e r a g e  A n n u a l  W a g e  R a t e s  f o r  A f r i c a n s  in  I n d u s t r y  
( e x c l u d in g  m i n i n g )  1 9 3 9 /4 0  -  1 9 5 2 /53
Y e a r  A t  C u r r e n t  A t  C o n s t a n t  P e r c e n t a g e  I n c r e a s e /
P r i c e s  ( 1 9 5 9 /6 0 )  D e c r e a s e  o v e r  p r e v io u s
P r i c e s  y e a r  a t  C o n s t a n t  P r i c e s
(1 9 5 9 /6 0 )
193 9 /4 0 96 212
1940 /41 102 216 1 ,9 %
1 9 4 1 /42 120 238 10 ,2 %
1 9 4 2 /43 140 258
CO %
1 9 4 3 /4 4 162 285 10, 5 %
19 4 4 /45 184 315 10, 5 %
1 9 4 5 /46 192 322 2,  2 %
1 9 4 6 /4 7 200 328 1 , 9 %
1 9 4 7 /48 210 329 0, 3 %
1 9 4 8 /4 9 220 324 - 1 ,5 %
1 9 4 9 /5 0 222 319 - 1 ,5 %
1950 /51 234 317 - 0 , 6 %
1 9 5 1 /52 252 316 - 0, 3 %
19 5 2 /53 266 313 - 0 , 9 %
S o u r c e : D a v i e s ,  C a p i t a l ,  S t a t e  a n d  W h i te  L a b o u r ,  T a b l e  26 ,  pp.  3 3 2 -3 .
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53s trugg ling  in d u s t r ie s .  A ccord ing  to the p re s id e n t  of the F e d e ra te d
C ham ber  of In d u s t r ie s ,  the s ingling  out of "one c la s s  to c a r r y  the
burden  of what should be a na tion-w ide  re sp o n s ib i l i ty " ,  was d e p re c a te d
by in d u s try .  In d u s try  was one of the b iggest ta x p ay e rs  in the coun try
and "none of the towns com peting  for in d u s tr ie s  had spoken of lab o u r
54fo rc e s  as  a m o ra l  re sp o n s ib i l i ty  of e m p lo y e rs" .  F ina lly , in d u s t r ia l i s t s  
r a i s e d  the f a m il ia r  a rg u m en ts  about p roduc tiv ity  and the im p lica tio n s  of 
the p ro p o sa l  fo r  "the m ean ing  of w ag es" .  As- an e d i to r ia l  in the jo u rn a l  
of the N ational F e d e ra t io n  of Building T rad e  E m p lo y e rs  e x p re s se d  the 
wage re la t io n  and the c o s ts  of rep ro d u c tio n ;
The idea  of su b s id isa t io n  applied in the fo rm  of f inancia l 
con tr ibu tions  tow ards  housing  will m ake it  exceed ing ly  
d iff icu lt to a p p re c ia te  the m o ra l  and econom ic concept 
of w ages in the new schem e of th ings. 55
Although the p ro p o sa l  outlined by the M in is te r  of N ative A ffa irs  in 1949 
was not p ro ceed ed  with in th is  fo rm , by the 1952^ p a r l ia m e n ta ry  se ss io n  
an a l te rn a t iv e  po licy  had been fo rm u la ted  which envisaged con tr ibu tions  
f ro m  em p lo y e rs  to w ard s  the c o s ts  of s e rv ic e  p ro v is io n .  D r .  H. V erw oerd  
had en te re d  the cab ine t as  M in is te r  of Native A ffa irs  in O ctober 1950 and 
the D ep a r tm en t of N ative A ffa irs  becam e in c re a s in g ly  dom inant in the 
fo rm ula tion  of a co m p reh en siv e  s e t  of po lic ies  d ire c te d  at A frican  w o rk e rs  
which was c o n s is te n t  with the a im s  of to ta l a p a r th e id .  In troducing  the
53. Ib id . ,  and SAB, May 1948, pp. 11-3, fo r  d isc u s s io n s  at the
co n fe ren c e .  The a rg u m en t about the position  of s m a l le r  and 
s tru g g lin g  in d u s t r ie s  being  jeo p a rd ised  if lab o u r  c o s ts  w ere  
in c re a se d ,  one effect of con tr ibu ting  to housing  an am ount add itional 
to the wage, is  d ea lt  with by Kaplan in t e r m s  of M a rx ’s an a ly s is
of the d if fe ren t ia l  im p ac t  of wage fluc tua tions on ca p i ta l  of d iffe ren t 
o rgan ic  com position . Thus 's m a l l e r  and s tru g g lin g  in d u s t r ie s '  
would tend to a low er o rgan ic  com position  of ca p i ta l  and would be 
labour in ten s iv e .  F o r  th ese ,  accum ulation  had to o ccu r  through 
red u c in g  the 'wage b i l l ' .  Kaplan, 'C la ss  Conflict, C ap ita l A ccum u­
la tion and the S ta te ',  c h a p te r  8.
54. I .G .  F lem ing , p re s id e n t  of the F e d e ra te d  C h am b er  of In d u s tr ie s ,
s ta te m e n t  at housing  conference  in Cape Town, 2 6 /4 /1 9 4 9 ,  ca lled  
by the M in is te r  of Native A ffa irs .  SAB, M ay 1949, p. 13.
55. SAB, D e c e m b e r  1949, p . 9.
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N ative S erv ices  Levy Bill in June 1952, the M in is te r  of Native A ffa irs
56d e s c r ib e d  it  as  "a  bas ic  r e q u i re m e n t11, a p re -c o n d i t io n  fo r  the im p le ­
m enta tion  of the housing  p o lic ies  which had been defined by 1952. It is  
n e c e s s a r y  to d e s c r ib e  how and why, th i s ' r a d ic a l '  ap p roach  to housing  
finance had evolved.
The D e p a r tm e n t of Native A ffa irs  had v e ry  p r e c i s e  r e q u ire m e n ts
in the choice of s i te s  fo r  housing  the A frican  'lab o u r  r e q u i re m e n ts '  of
the c i t ie s .  In line with the concept of r a c ia l  zoning em bodied in the
Group A re a s  leg is la t io n ,  V erw oerd  advocated ],as  a f i r s t  p r in c ip le " ,  the
se tt in g  as ide  in e v e ry  town o r  in d u s t r ia l  a r e a ,  of "a  c o m p reh en s iv e  location
s i t e . ,  . l a r g e  enough to house the whole of the w ork ing  na tive  population,
so that p e r i -u r b a n  squatting , the overcrow ding  of na tive  r e s id e n t ia l  a r e a s
and unlawful lodging in b ack y ard s  m ay  be s topped" . A b road  h in te r lan d
had to be ava ilab le  fo r  f u r th e r  growth, b ecause  as  long as  "econom ic
re q u i re m e n ts  weigh m o re  h eav ily  than o th e r  in te r e s t s  / th is_ /ap p ea rs  to
be unavo idab le" . The dem and fo r  one adequate s ite  was seen  as  n e c e s s a r y
in o rd e r  to avoid the s e r i e s  of s m a l le r  'lo ca tio n s ' which, acco rd in g  to 
57V erw oerd , " lead to the fusion of white and non-w hite  r e s id e n t ia l  a r e a s " .  
The conditions fo r  app rova l of 'loca tio n s  s i te s '  by the D e p a r tm e n t  of 
Native A ffa irs  w ere  exp lic i t ly  su m m a r is e d  by V erw o erd  as  follows^
. .  .ad eq u a te  d is tan ce  f ro m  the white township; p re fe ra b ly  a 
connection  with the native  a r e a  of a ne ighbouring  town so that 
the n u m b er  of a r e a s  m ay  d e c r e a s e ; , . .  s e p a ra te d  f ro m  the 
E u ro p ean  a r e a  by an a r e a  of in d u s t r ia l  s i te s  w here  in d u s t r ie s  
e x is t  o r  a r e  being  planned; within e a sy  t r a n s p o r t  d is tan ce  of 
the town o r  city , p r e f e r a b l y  by r a i l  and not by road  t ra n sp o r t ;  
the p ro v is io n  of a connecting  road  of i ts  own with the c ity  is
56. House of A ssem b ly  D eba tes , 1952, col. 7762 e t .  seq .
57. P e lz e r ,  A .N . (ed. ), V erw oerd  Speaks, Speeches 1948-1966, 
(Johannesburg , 1966), pp. 40-52, (Policy  of the M in is te r  of 
N ative A ffa irs ,  30th M ay 1952).
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bes t  designed  to run  through the in d u s t r ia l  a re a ;  the p rov is ion  
of su itab le  open buffer  sp a c e s  around p ro c la im e d  location  
a r e a s ,  the b read th  of which should depend on w hether  the 
b o rd e r  touches on a den se ly  o r  s p a r s e ly  occupied white a r e a  
and a co n s id e ra b le  d is tan ce  f ro m  m ain , and m o re  p a r t ic u la r ly  
n a tiona l ro a d s .  58
The acqu is it ion  of adequate land for housing  p u rp o se s ,  even b efo re  the
in troduction  of th ese  conditions, p re se n te d  a p ro b le m  fo r  lo ca l  a u th o r i t ie s ,
p a r t ic u la r ly  in the m ining  a r e a s  of the W itw a te rs ran d  w here  the Gold
59Law had r e s t r i c t e d  the u se  of land in m in e ra l is e d  a r e a s .  In o r d e r  to
o vercom e the difficulty  with m ining  in te r e s t s ,  the M in is te r  of Native
A ffa irs  had, as  he put it ,  "sought the a s s is ta n c e  of the M in is te r  of M ines"
to have the Gold Law am ended . In fu tu re , deep lev e l  developm ent and
p ro sp e c t in g  a c t iv i t ie s  in "native lo ca tio n s"  would be p e r m is s ib l e  without
6 0the m in ing  r ig h ts  having  to fa ll  back to the s ta te .
A ccess  to adequate  land having been s e c u re d  in theo ry , the
D e p a r tm e n t  of Native A ffa irs  defined i ts  approach  to the p ro v is io n  of
housing  'on an econom ic b a s is ' ;  'econom ic housing ' was to m ean  som eth ing
quite d iffe ren t  f ro m  that defined by the p rev io u s  g overnm en t.  On h is
appointm ent as  M in is te r  of N ative A ffa irs ,  V erw oerd  had re je c te d  the
p ro p o sa l  fo r  co n tr ib u tio n s  f ro m  em p lo y e rs  tow ards  the co s ts  of su b s id is in g
housing, becau se  " it  was founded on uneconom ic build ing m eth o d s" .  As
he put it ,  i t  would be "econom ica lly  im p ra c t ic a b le "  to in it ia te  a housing
cam paign  on a n a t io n a l  sca le ,  " if  the whole of the u rb a n ise d  native
population i s .  . .  to be c a r r i e d  on the backs of the ta x p a y e rs  f ro m  the hut
61to a m o d ern  planned r e s id e n c e " .  But, by 1952, the 's i te  and s e rv ic e s '
58. I b id . , pp. 42-3 ,
59. See above, p. 65, n. 46,
60. P e lz e r ,  V erw oerd  Speaks, p. 43.
61. I b id . , p . 45.
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schem e had been dev ised  within the D ep artm en t of N ative A ffa irs  as  
an adjunct to the p ro v is io n  of 'conventional ' housing, and the Native 
S e rv ic es  Levy was a n e c e s s a r y  p recondition  fo r  i ts  im p lem en ta tio n ; 
a so u rce  of funding to finance i ts  im plem enta tion  without d iv e r t in g  
funds f ro m  the co m p le m e n ta ry  e ffo rt  by loca l  a u th o r i t ie s  to p rov ide  
h o u s in g  u t i l is in g  A frican  build ing w o rk e rs ,  u n d er  the Native Building 
W o rk e rs  A c t ,  No. 27 of 1951.
In te r m s  of the s ite  and s e rv ic e s  policy , 'su i ta b le  s i t e s '  with e s s e n t ia l
s e rv ic e s ,  in 'we 11- la id -o u t  tow nsh ips ', '  would be p rov ided  on a m a ss iv e
sc a le .  On a c e r ta in  p e rc e n ta g e  of these  s i te s ,  lo ca l  au th o r it ie s  would
build 'e co n o m ic ' h o u ses  u s in g  A frican  building w o rk e rs ,  as  and when
housing  funds w ere  ava ilab le .  F o r  the r e s t  (mention was m ade of 80 to
6290 p e r  cent), the po licy  of 's e l f -h e lp '  would apply , 'S e lf -h e lp 1 m ean t, 
in the ideo log ica l  d isc o u rs e  of the D epar tm en t,  tha t "the n a tu ra l  cap ac ity
62. F o r  a d e sc r ip t io n  of the s ite  and s e rv ic e s  s c h e m e ,  see  M in is te r  of 
Native A ffa irs  speech  in second read in g  of the N ative S erv ices  Levy 
B ill .  House of A ssem b ly  D ebates^ 1952, co l.  7765 et seq . See a lso  
E d i to r ia l ,  "The N e c e ss i ty  for^ Site and Serv ice  S ch em es ',  Bantu 
(an " In fo rm a l P u b lica tion  of the D ep a r tm en t  of Native A ffa irs  ),
No. 9, 1955; M ocke, Wm. C . ,  'Site and Serv ice  Schem es - The 
R ea lis t ic  A pproach to R eso lv ing  the Bantu H ousing  B acklog ',  i b i d . , 
pp. 6-29. See below, n, 63, fo r  use  of t e r m  'B a n tu '.  The p re c e d e n t  
fo r  the s i te  and s e rv ic e  policy  was c le a r ly  the 'c o n tro l led  squatting  
sc h e m e s ' e s ta b lish ed  a t M oroka and Jabavu in Jo h a n n e sb u rg  a f te r  the 
sq u a t te r  m ovem en ts  du r ing  the e a r ly  1940s. See above, p. 73 It 
should be noted that the concepts  of 's e l f -h e lp 1 and 's i te  and s e rv ic e s '  
a re  c e n t r a l  to the c u r r e n t  policy  debates  on s ta te  in te rven tion  in the 
p ro v is io n  of low incom e housing  in LD C s. P ro m o te d  by the W orld 
Bank and o th e r  aid ag en c ies ,  housing  p o lic ie s  which have been f o r ­
m ula ted  and im p lem en ted  on the b as is  of the se lf -h e lp  e f fo r ts  of the 
u rb a n  poor have been sub jec ted  to substan tive  critique ,.  See fo r  
exam ple  W ard, P .M .  ( e d . ), Self-Help H ousing . A C rit ique ,
(London, 1982).
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and tra d it io n  of the Bantu fo r  building h is  hom e is  given i ts  c h an ce" .
The ju s tif ica tio n  fo r  the s ite  and s e rv ic e  approach  to housing  the 'lab o u r
re q u i re m e n ts '  of c i t ie s  was e x p re s s e d  in t e r m s  of so c ia l  co n tro l  by the
M in is te r  of Native A ffa ir s .  In s tead  of 'i l le g a l '  squa tt ing  on unsu itab le
s i te s  without s e rv ic e s ,  "in uncon tro lled  and unco n tro llab le  c o m m u n it ie s .  . .
o rd e re d  co m m u n itie s  could be with one sweep c o n c e n tra te d  on a sound
b a s is " .  A cco rd ing  to V erw oerd , "o rd e r ly  housing  /w asJ a p r e re q u is i te  of
p ro p e r  co n tro l" .  The s ite  and s e rv ic e s 's c h e m e  w as a' "schem e to house
a l l  w o rk e rs  und er  co n tro l,  c o -o rd in a te d  with the c o n tro l  of influx" which
64would be m ade effective by m ean s  of the sy s te m  of lab o u r  bu reaux .
But, in " co n fo rm ity  with the ap ar th e id  p r in c ip le  of r e s id e n t ia l  seg re g a t io n " ,
th e re  was in m o s t  c a s e s  a c o n s id e ra b le  d is tance  between the 'loca tion ' and
the city , and the co s t  of linking s e rv ic e s ,  which could be financed only f ro m
65n o rm a l  loans, was p roh ib it ive  to lo c a l  a u th o r i t ie s .  T h e re  was no sy s te m  
fo r  su b s id is in g  the c o s ts  of a c c e s s  ro a d s  and tru n k  s e rv ic e s  fo r w a te r ,
63. P e l z e r ,  V erw oerd  Speaks, p . 46. It should be noted tha t f ro m  1951, 
when the Bantu A u tho rit ie s  Act, No. 68 of 1951 was p a s se d ,  the 
governm en t began us in g  the t e r m  'Bantu ' in s te a d  of 'N ative ' in 
c e r ta in  of i ts  le g is la t iv e  m e a s u re s ,  r e ta in in g  'N a tive ' in o th e r s .  H ence 
the Native Building W o rk e rs  Act, the Native S erv ices  Levy Act, and 
so fo rth .  In 1954 a D iv ision  of Bantu Education  was c re a te d  within
the D e p a r tm e n t  of Native A ffa irs  and in 1958, the D e p a r tm e n t  of 
Native A ffa irs  was divided into a D ep a r tm en t  of Bantu A d m in is tra tio n  
and D evelopm ent and a D ep a r tm en t of Bantu E ducation . A fte r  1962, 
the te r m  'N ative ' was no longer  used  offic ia lly , 'B antu ' being s u b ­
stituted throughout.  The em p h as is  in s ta te  po licy  w as, by th is  s tage , 
on 'e th n ic ' d i f fe re n c e s  r a th e r  than ' r a c i a l ' ,  in p u r s u i t  of the ' t r ib a l  
h o m e lan d s ' po licy . 'B an tu ' p rov ided  the ideo log ica l  concep tua l b a s is  
to the t e r r i t o r i a l  s e p a ra t io n  of v a r io u s  A frican  co m m u n it ie s .  In 
t e r m s  of the P ro m o tio n  of Bantu S e lf-G overnm ent Act, No. 46 of 1959,
e ight A frican  'na tiona l u n its ' had .been  re c o g n ise d ,  and land in the
r e s e r v e s  was to  be iden tified  with each  of the u n its ,
64. I b id . , p. 47. See above, p. 122.
65. See above, p . 60 , fo r  d iscu ss io n  of m un ic ipa l  finance in the c ase
of Jo h an n esb u rg .
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sew erag e  e t c . ,  which had to link up with the "E uropean  a r e a s "  in the
c i t ie s .  The in tention  of the Native S erv ices  Levy B ill  was th e re fo re
to im pose  a levy  of 2s 6d p e r  w o rk e r ,  p e r  week, on those  e m p lo y e rs
"who m ake u se  of Native labour but who a re  doing nothing w hatever
6 0about housing  fo r  th em " . The linking s e rv ic e s  r e q u i re d  fo r  the p r o ­
posed  tow nships would be paid  fo r  out of the fund c re a te d  by the le v ie s .
In addition, loans would be ava ilab le  f ro m  the fund fo r  the p ro v is io n  of 
s e rv ic e s  within the township i t s e l f .  The co llec tion  of funds would be 
linked up with the a d m in is t ra t io n  of the se rv ic e  c o n tra c t  sy s te m  in the 
a r e a  co n cern ed  by the r e le v a n t  lo ca l  a u th o r i t ie s .
In troduc ing  the Native S e rv ic es  Levy  Bill in June 1952, the 
M in is te r  of Native A ffa irs  s ta ted  tha t the p ro v is io n  of s e rv ic e s  u n d e r  
th is  fo rm  of f inanc ia l  subsidy  would mean that " r e n ts " ,  fo r  e i th e r  a 
s e rv ic e d  s ite  on which the tenan t e re c te d  the dw elling  o r  housing  c o n s tru c te d  
by A frican  building w o rk e rs ,  would "probably , fo r  the f i r s t  t im e ,  be
67within the m ean s  of N a t iv e s . . .e v e n  of those  who re c e iv e  low er w ag es" .
F u r th e r m o r e ,  of the 2s 6d p e r  week levy, 6d was to go tow ards  t r a n s p o r t
s e rv ic e s .  The p ro p o sed  tow nships f o r  A fricans  would be loca ted  som e
d is tance  f ro m  the c i t ie s ,  if  a l l  the conditions la id  down fo r  the app rova l
of s i te s  w ere  com plied  with, and, as  V erw oerd  poin ted  out, i t  was "w ell
known" tha t "when t r a n s p o r t  c o s ts  a re  in c re a se d  th e re  a re  often d is tu rb a n c e s ,
68te r r ib le  r io t s  such as have o c c u r re d  at A lex an d ra" .  The s ta te  in it ia l ly  
had prov ided  su b s id ie s  to t r a n s p o r t  co m p an ies ,  and th e r e a f t e r  loans ,  
but the "h a rd  fa c ts "  w ere  that l a r g e r  n u m b ers  of w o rk e rs  would have to
66. Mine em p lo y e rs  and c e r ta in  in d u s t r ia l  e m p lo y e rs  who had th e i r
own housing  sch em es  fo r  w o rk e rs ,  such as  com pounds, o r  p r iv a te  
h o u seh o ld e rs  who "have m ade p ro v is io n  in th e i r  b a c k y a rd s" ,  w ere  
not affected  by the p ro p o sed  B ill .  House of A ssem b ly  D eb a tes, 1952 
col. 7766.
67. I b id . , col. 7770.
68. I b id . , col. 7768. See above, p. 68, n . 54 , fo r  d e sc r ip t io n  of
the bus boycotts  in A lexandra  during  the e a r ly  1940s.
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be t ra n sp o r te d  g r e a te r  d is ta n c e s  f ro m  th e ir  p lace  of re s id e n c e  to th e ir
69w o rk  p la c e s ,  and " i t  cannot be done u n le ss  a subsidy  is  av a ilab le " .
The p ro p o sed  levy  was th e re fo re  p re se n te d  to e m p lo y e rs  as a 
l im ite d ,  contingent m e a s u re  to re so lv e  the po ten tia l ly  ’'explosive s i tu a tio n " ,  
and, by M ay 1952, the co llab o ra tio n  of em p lo y e rs  a p p e a rs  to have been 
s e c u re d .  A ccord ing  to the re p re s e n ta t iv e  of the South A frican  F e d e ra te d  
C h am b ers  of In d u stry ,  although e m p lo y e rs  s tro n g ly  objected  in p r in c ip le  
to the fo rm  of taxation  env isaged  in the Bill, "a s  i t  was tan tam ount to 
d isc r im in a t io n  in w ages on a r a c ia l  b a s is " ,  the housing  s itua tion  was so 
s e r io u s  tha t "a  v i r i le  p ro g ra m m e  of housing  developm ent could not be 
delayed any lo n g e r" .  The p ro p o sed  levy intended to m ake that a " fundam en­
ta l  p o ss ib i l i ty ,  and e m p lo y e rs  should th e re fo re  c o n s id e r  th e m se lv e s  duty-
bound to c o l l a b o r a t e , . .  even though it  im plied  a d e p a r tu re  f ro m  th e i r  b as ic
70objection to tha t fo rm  of taxa tion" .
With the p a s sa g e  of the Native S erv ices  Levy Act, No. 64 of 1952, 
and the e a r l i e r  Native Building W o rk e rs  Act, No. 2 7 of 19 51, the 
N a tio n a lis t  governm ent had effec tive ly  'r e s o lv e d ' the two m a jo r  policy  
is s u e s  which have been identified  in p reced in g  c h a p te r s .  Within the 
leg is la t iv e  f ra m e w o rk  th e re b y  e s ta b lish ed ,  a co h e re n t  tw o-phase  s t r a te g y  
had been fo rm u la ted  to enable the s ta te  housing  a p p a ra tu s  to approach  the 
housing  question  sy s te m a tic a l ly :  in the f i r s t  ph ase , the 's q u a t te r  p ro b le m "  
was to be brought u n d e r  co n tro l  as quickly  as  p o ss ib le  through the ex tensive  
application  of s ite  and s e rv ic e  m ethods; in the second p h ase ,  the te m p o ra ry  
dw ellings in the s ite  and s e rv ic e  sc h e m e s  w ere  to be g rad u a lly  r e p la c e d  by 
'p e rm a n e n t '  h o u se s ,  e i th e r  through the 's e l f -h e lp '  e f fo r ts  of the 'te n a n ts '  
th em se lv es  o r  through the in te rv en tio n s  of loca l a u th o r i t ie s  u t i l is in g  
A frican  building w o rk e rs ,  with loans p rov ided  as f a r  as  p o ss ib le  on 'an 
econom ic b a s i s ' .
69. Ib id .
70. C h a irm an  of the P a r l i a m e n ta r y  C om m ittee  of the South A frican
F e d e ra te d  C h am b ers  of Ind u stry ,  W illiam son , Cape A rg u s , 15 /5 /1953»  
quoted by M in is te r  of N ative A ffa irs ,  House of A ssem b ly  D eba tes ,
1952, co l.  7767.
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F o r  the f i r s t  t im e  since  the 's q u a t te r  m o v em en ts ' du r ing  the
e a r ly  1940s had  focused  a tten tion  on the housing  conditions  of A fricans
in u rb an  a r e a s ,  a po licy  f ra m e w o rk  app aren tly  adequate  to the sca le
of the sh o r tag e ,  and able to r e la te  the 'c a p i ta l  co s t  of dw ellings ' to
71p re v a il in g  wage le v e ls ,  had been a r r iv e d  a t.  But, c o n c u rre n t ly  
with the evolution of th is  co m p reh en siv e  housing  policy , th e re  had 
been s ign if ican t developm ents  within the r e s e a r c h - r e l a t e d  ap p a ra tu s  
of the s ta te .  Thus, the p r o c e s s  of policy fo rm ula tion  had been m atched
i
by developm ent of the 'te c h n ic a l  m e a n s ' fo r  i ts  im p lem en ta tio n . It is  
th e re fo re  n e c e s s a r y  to exam ine the p ro g ra m m e  of r e s e a r c h  conducted 
f ro m  1947 by the N ational Building R e se a rc h  Ins ti tu te  of the Council fo r  
Scientific and In d u s tr ia l  R e se a rc h ,  and to t r a c e  the developm ent of po licy  
in s t ru m e n ts ,  the 's c ie n t i f ic '  techn iques  and m odels  th rough which the 
'p r in c ip le s  of a p a r th e id ',  as e x p re s s e d  in housing  p o licy  fo r  A frican  
w o rk e rs ,  m ight be given 'c o n c re te ' ;  p h y s ica l  fo rm .
4. 3 The Role of R e s e a rc h  and the 'Sc ien tif ic ' B as is  to P o licy
The question  of 's c ien t if ic  r e s e a r c h '  a ro s e  in g e n e ra l  as  a r e s u l t  
of the in d u s t r ia l  expansion and the d iv e rs if ic a t io n  within m anufac tu ring
72production  which had o c c u r re d  during  the y e a r s  of the Second W orld W ar.
In M arch  1945 the S tandards  B ill was befo re  the H ouse of A ssem bly ,
designed  to p ro m o te  s tan d a rd isa t io n  in the m an u fac tu re ,  p roduction ,
p ro c e s s in g  and t re a tm e n t  of co m m o d it ie s .  The S tandards  Act, which
es ta b lish ed  the South A frican  B ureau  of S tandards, was linked to the South
A frican  Council fo r  Scientific and In d u s tr ia l  R e se a rc h ,  a s ta tu to ry  body
which was e s ta b lish ed  by the end of 1945, "to co o rd in a te  and p ro m o te
73r e s e a r c h  of a l l  k in d s" .  Within a y e a r ,  the N ational Building R e s e a rc h  
Institu te  had been s e t  up as  a r e la t iv e ly  autonomous unit within the 
Council with i ts  p r im a r y  ta sk  defined in te rm s  of a p ro g ra m m e  of r e s e a r c h  
into lo w -co s t  housing . This final sec tion  of the c h a p te r  d e sc r ib e s  the
71. See above, p. 166 fo r  s ta te m e n t by N ational H ousing  and Planning 
C o m m iss io n .
72. See above, p .103 .
73. SAB, M arch  1945, e d i to r ia l  'S tandard isa tion  in In d u s try ',  p. 7.
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developm ent of the r e s e a r c h  p ro g ra m m e  and iden tif ies  the ro le  of 
the r e s e a r c h  findings in both the fo rm ula tion  and im p lem en ta tion  
of p o l ic ie s .
. S tandards  of A ccom m odation: the fo rm ula tion  of ' i r r e d u c ib le  
m in im a '
By M ay 1947, a com m ittee  had been consti tu ted  by the Council
fo r  Scientific and In d u s t r ia l  R e se a rc h  to inv es tig a te  s ta n d a rd s  of
accom m odation  fo r  's ta te - a id e d  housing ',  a t the re q u e s t  of the D ire c to r
74of Housing of the N ational H ousing and P lann ing  C o m m iss io n  . The
C om m ittee  becam e known as the R e se a rc h  C om m ittee  on M inim um
S tandards  and, by i ts  th ird  m ee tin g  in D ecem b er  1947, no le s s  than nine
s u b -c o m m it te e s  had been fo rm ed . It was ap p aren t tha t the r e p o r t
c o m m iss io n ed  by the N ational H ousing and P lann ing  C o m m iss io n  was
m e re ly  the f i r s t  step in a p ro g ra m m e  of fundam ental r e s e a r c h  into a l l
75a sp e c ts  of the housing  p ro d u c t .  A ccord ing  to N. H anson , c h a irm a n  of
74. This  co m m ittee  was fo rm ed  in the context of the r i s in g  co s ts  
of housing  a f te r  the w ar ,  the sho rtag e  of m a te r ia l s  and skilled  
labour ,  and the a t tem p ts  by the N ational H ousing  and P lann ing  
C o m m iss io n  to im p lem en t i ts  p o s t-w a r  housing  p ro g ra m m e .
See above p. 88 , and p. 107, fo r de ta iled  d isc u ss io n .  R e p r e ­
sen ted  on the co m m ittee  w ere  the following: N ational H ousing and
J P lann ing  C om m ission , D ep a r tm en t  of Native A ffa irs ,  Social W elfare  
D ep ar tm en t,  S. A. B ureau  of S tandards, S. A. In s ti tu te  of A rc h i te c ts ;  
D e p a r tm e n t  of P ublic  H ealth , N ational Council fo r  Social R e se a rc h ,  
United M unicipal E xecu tive , S. A. Institu te  of Race R ela tions , 
N ational Council of Women, F e d e ra le  V ro u e raa d ,  Council fo r  
Scientific and In d u s t r ia l  R e se a rc h ,  N ational Building R e se a rc h  
In s ti tu te ,  and co -op ted  m e m b e rs  f ro m  the U n iv e rs i t ie s  of the 
W itw a te rs ran d  and Cape Town. M inutes of the E x p lo ra to ry  M eeting  
of the Standards, of A ccom m odation C om m ittee ,  Council fo r Scientific 
and In d u s t r ia l  R e s e a rc h ,  8 /5 /1 9 4 7 ,  Govt. A rc h iv e s ,  CBM 7 5 /7 /2 /2 .
75. S u b -co m m ittees  w ere  fo rm ed  to study the following: Social t re n d s ,  
population n eed s ,  fam ily  s t ru c tu re  and fam ily  econom ics ; L e g is la ­
tion; su rv e y  a tt i tudes  of occupants to housing; e s ta te  planning;, 
ventila tion; h ea ting  and cooling; lighting; no ise ; and, house planning  
and d es ign . F o r  scope of work and te rm s  of r e fe re n c e  of each  su b ­
co m m ittee ,  see  M inutes of the Second M eeting  of the R e se a rc h  
C om m ittee  on M inim um  S tandards  of A ccom m odation , Council fo r  
Scientific, and In d u s tr ia l  R e se a rc h ,  4 /1 2 /1 9 4 7 ,  pp. 5-19, ibid .
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the co m m ittee ,  the co m m ittee  "had not been em pow ered  to dea l with 
the co s t  of build ings, i ts  function being to study m in im um  s ta n d a rd s  
f ro m  a sc ien tif ic  point of v iew "  but the question of c o s ts  would e n te r  
the scope of the r e s e a r c h  c o m m it te e 's  work when the s tudy on s ta n d a rd s  
had been com ple ted . ^
The su b -c o m m it te e  on house planning and design  a g reed  tha t ,in
theory , no d iffe ren tia t io n  in m in im um  s ta n d a rd s ,  on the b a s is  of r a c e ,  .
should apply. T hese  w ere  te rm e d  ’’i r re d u c ib le  m in im a " ,  below which
"no hum an being should be p e rm it te d  to l iv e" .  A cco rd ing  to P .H .
C orne ll ,  o rg an is in g  s e c r e t a r y  of the R e se a rc h  C om m ittee  on M inim um
S tandards , how ever, "in p ra c t ic e  the ' i r r e d u c ib le  m in im a ' would apply
p a r t ic u la r ly  to N ative housing  and t h e . . .  s tan d a rd  fo r  E u ro p ean  housing
77w ould .probably  be a build-up on th is  b a s is " .  An In te r im  R eport on
s ta n d a rd s  was subm itted  to the N ational Housing and P lan n in g  C o m m iss io n  
78
in 1949, i t  should be noted tha t the m in im um  s ta n d a rd s  reco m m en d ed
by the R e se a rc h  C om m ittee  cam e u n d er  rev iew  a lm o s t  im m e d ia te ly .  The
N ational H ousing and P lann ing  C om m ission  had been re c o n s t i tu te d  a f te r
the R ationalis t  e lec tion  to governm ent, ^  and a sp e c ia l  in te r -d e p a r tm e n ta l
co m m ittee  of the 'n e w 'c o m m iss io n ,  the Native A ffa irs  D ep a r tm en t and the
N ational Building R e s e a rc h  Institu te  m ade fu r th e r  red u c tio n s  in t h e ' i r r e -
80ducible m in im a ',  a lm o s t  30 p e rc e n t  in the case  of space  s ta n d a rd s .
76. M inutes of the T h ird  M eeting  of the R e se a rc h  C om m ittee  on M inim um
Standards  of A ccom m odation , Council fo r  Scientific and In d u s tr ia l  
R e se a rc h ,  2 8 /5 /1 9 4 8 .  Confidential, 1 /48 , 720. 111, p. 4. ib id .
77. M inutes of Sixth M eeting of Sub-C om m ittee  No. 9, Council for 
Scientific and In d u s t r ia l  R e se a rc h ,  5 /4 /1 9 4 8 , confiden tia l,  4 /48 ,
720. 111(9), p a r a .  2(a), ib id .
78. N ational Building R e se a rc h  In s ti tu te .  I n te r im  R ep o rts  of the R e s e a r ch 
C o m m ittees  on M inim um  Standards of A ccom m odation , CSIR R e se a rc h  
R eports  Nos. 22-30, (P re to r ia ,  CSIR, 1949).
79. See above, p. 166.
80. P ro v is io n  was m ade for two occupants to s leep  in the liv ing ro o m  and
c e r ta in  ro o m  s iz e s  w ere  d e c re a se d .  N ational H ousing  and P lann ing  
C o m m iss io n , 'R e p o r t  on M inim um  Standards of H ousing A c c o m m ­
odation fo r  N o n -E u ro p e a n s ' ,  Ju ly  1951.
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T hese  re v is e d  s ta n d a rd s  w ere  accep ted  by o th e r  build ing a u th o r it ie s
and the techn ic ians  within the N ational Building R e s e a rc h  Institu te
developed a s e r i e s  of 'type p la n s 11 showing the app lica tion  of these
s ta n d a rd s ,  d e sc r ib e d  as  "am ong the low est in the w orld" ,  by the
81D ire c to r  of the N ational Build ing R e se a rc h  In s t i tu te .  F ig u re  4 .1  
i l lu s t r a te s  two such type p lan s ,  the NE. 51/9 and N E .5 1 /6 .  In addition 
to i ts  ro le  in fo rm u la t in g  m in im um  s ta n d a rd s  of accom m odation , the long 
te rm  r e s e a r c h  p ro g ra m m e  of the N ational Building R e s e a rc h  In stitu te  
a f te r  1950, which a d d re s s e d  the housing  sho rtage  r e f le c te d  in Table  4 ,3 ,  
fe l l  into two m ain  a r e a s .  The f i r s t  d ea l t  with the " re n t  paying cap ac ity "  
of A frican  w o rk e rs  and the u se  of soc io -econom ic  s u rv e y s  to e s ta b lish  
th is .  The second d e a l t  with how the co s ts  of housing  w ere  a r r iv e d  a t and 
w here  red u c tio n s  could be m ade .
The f i r s t  so c io -eco n o m ic  su rv e y  under tak en  by the N ational Building
R e s e a rc h  Insti tu te  was c a r r i e d  out in the Springs m u n id p l i ty  on the
82 *W itw a te rs ra n d .  On the b a s is  of th is ,  a C om m ittee  on Socio-Econom ic
Surveys fo r  N ative Housing R e s e a rc h  was se t  up, c o n s is t in g  of r e p r e s e n t ­
a tiv es  of the Council fo r  Scientific and In d u s tr ia l  R e s e a rc h ,  the N ational
81. Jenn ings ,  J . E . ,  'The ro le  of Native H ousing R e s e a rc h  in the 
P ro v is io n  of H ousing fo r the U rban  B antu1, P a p e r  P r e s e n te d  to the 
Annual C onference  of the Institu tion  of M unicipal E n g in e e rs ,
M unicipal E n g in e e r ,  1952, p . 119. C om pared  with s im i la r  s ta n d a rd s  
in 16 'o ther  c iv ilized  c o u n tr ie s " ,  on the b a s is  of occupancy in single 
s to re y  2 bedroom ed  h o u se s ,  the NE. 51/9 type (see  F ig u re  4 .1 )  had
a n e t  a r e a  p e r  p e rso n  of 61 sq u are  fee t,  while the av erag e  fo r  the 
o th e r  co u n tr ie s  was 141. See a lso  Calderw ood, D .M . and Connell, 
P .H . ,  M in im um  S tandards  of A ccom m odation for  the H ousing of Non- 
E uropeans  South A f r ic a , CSIR R e se a rc h  R e p o r t  No. 83 ,"IP re to ria , 
CSIR, 1952). The N E . 51/9 type house had 4 ro o m s  and an a re a  
(g ro ss)  of 582 sq , fee t .  The ne tt  a r e a  was 481 sq . ft. See .
Table 2 .7 ,  p . 83, fo r  a co m p ariso n  of the a r e a s  of 4 - ro o m ed  
dw ellings built by the Jo h an n esb u rg  City Council before  1948.
82. Van Beinum , H „ J . J . ,  A Study of the S ocio-E conom ic Status of Native 
F a m il ie s  in the P aynev llle  Location , S prings , CSIR R e s e a rc h  R eport 
No~82~ (P re to r ia ,  CSIR, 1952X
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Figure 4.1 National Building Research Institute .Type Plans 
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Council fo r  Social R e s e a rc h  and the D ep ar tm en t of Native A ffa irs ,  to
d i r e c t  su rv e y s  in o th e r  u rb an  c e n t r e s .  The work of th is  C om m ittee
continued u n ti l  1958 and co n firm ed  the r e s u l t s  of the f i r s t  su rv e y  which
8 3had found the "e x is ten ce "  of 3 incom e groups: The s o -c a l le d  'e conom ic '
group co n s is ted  of those people who w ere  "able to a fford  the b a s ic  r e ­
q u ire m e n ts  of life and an econom ic r e n t"  and 40 p e r  cen t of the population 
w ere  found to be in th is  c a te g o ry .  The 'su b -e c o n o m ic ' group c o m p r ise d  
13 p e r  cent of the to ta l .  These  could afford the bas ic  r e q u i re m e n ts  but 
r e q u i re d  su b s id isa t io n  of th e i r  r e n ta l s .  But 47 p e r  cen t of the population 
could "not afford  to pay  any r e n t  without je o p a rd is in g  th e i r  r e q u ire m e n ts  
fo r  the m in im um  n e c e s s i t i e s  of l i fe " .  The p ro v is io n  of housing  fo r this 
's u b -su b -e c o n o m ic ' group was, acco rd in g  to Jenn ings ,  the D ire c to r  of
the N ational Building R e se a rc h  In s ti tu te ,  "probably  the g r e a te s t  p ro b le m
r  7 ,,84facing  the co u n try  /ancy p re se n te d  the g re a te s t  cha llenge  to the techn ic ian  .
A part  f ro m  the red u c tio n s  m ade in the space  s ta n d a rd s  of dw ellings,
the r e s e a r c h  p ro g ra m m e  of the N ational Building R e s e a rc h  Institu te  was
d ire c te d  tow ards  red u c in g  the co s ts  of v a r io u s  com ponents  m aking  up the
ac tu a l  dw elling and the c o s ts  of in f r a s t ru c tu r a l  s e rv ic e s  in housing  s c h e m e s .
The la t t e r  was through in c re a s in g  dens ity  in township sc h e m e s  ( in c re a s in g
the n u m b er  of un its  p e r  a c re )  and d e te rm in in g  the 'op tim u m ' layout to
achieve 'eco n o m ies  of s c a le ' ,  through a s e r i e s  of e x p e r im e n ta l  townships
85w hich w ere  developed in co llabo ra tion  with v a r io u s  lo c a l  a u th o r i t ie s .
83, N ational Building R e se a rc h  In s t i tu te .  A Survey of R en t-P ay in g  
C apacity  of U rban N atives  in South A frica ,  CSIR R e s e a rc h  R eport  
No. 175, (P re to r ia ,  CSIR, 1960).
84, Ibid. . p . 104; and Jenn ings ,  'The Role of Native H ousing R e s e a rc h ' ,  
pp. 115-7. See above, Table 4 ,2 ,  p . 1 68 ,fo r  declin ing  w ages over  
th is  p e r io d .
85, C alderw ood, D .M . ,  The P lann ing  of N on -E u ro p ean  R es id en tia l  A re a s  
in South A f r ic a . CSIR R e se a rc h  R eport No, 73, (P re to r ia ,  CSIR,
1951): Site Selection in N on-E ur opean H ousing  E s ta te  L ayou ts , CSIR 
R e s e a rc h  (P re to r ia ,  CSIR, 1951).
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8 6The f i r s t  'e x p e r im e n ta l  town' was at Witbank and, subsequen tly , in
the Kwa Them a township developed with the Springs Town Council
techn ic ians  had the opportunity  of te s t in g  out r e s e a r c h  p ro p o sa ls  both
in township design  and in m ethods of cons tru c tio n  of the s ta n d a rd  house 
8 7ty p es .  The in c re a s e d  d en s ity  obtained in Kwa Them a township, which 
was planned fo r  an even tua l population of 50, 000, should be seen  in the 
context of the conditions fo r  app rova l of sch em es  which w ere  im posed  by
8the D ep a r tm en t  of Native A ffa irs ,  in line with the ' id e a l  of to ta l  a p a r th e id ' .
In p lanning  Kwa Them a, acco rd in g  to the Town E n g in ee r  of Springs
in 1953, ‘ " v e ry  la rg e  buffer  s t r ip s  between the township and neighbouring
E uropean  a g r i c u l tu r a l  holdings had to be p ro v id ed " . The a r e a  c o m p r is in g
the 'bu ffer  s t r i p s '  and consequen tly  ' lo s t '  to housing , o r  indeed any o th e r
u se  for the r e s id e n ts  of the township, was no le s s  than 30 p e r  cent of the
to ta l land p u rc h a se d  fo r  the sc h e m e . The co s t  of the land had "unfortun-
89a te ly  to be included as p a r t  of the to ta l  cos t  of Kwa T h e m a " .  The 
r e s e a r c h  w ork of the N ational Building R e se a rc h  In s ti tu te  in r e g a rd  to
86. A verage  d en s ity  in a ' ty p ica l ' township layout had been found to be 
4 dw ellings p e r  a c re  g ro s s .  In Witbank, th is  was in c re a se d  to 5. 3 
dw ellings. H ec to r ,  A. R. and Calderw ood, D .M . ,  'New Native 
Township fo r Witbank M unic ipa lity ',  S. A. A rc h i te c tu ra l  R eco rd ,
Vol. 36, No. 5. 1951.
87. See, M itche ll ,  R . , 'Kwa T hem a - the C onstruc tion  of Nati ve H ousing 
by Native Building W o rk e rs ' ,  M unicipal E n g in ee r ,  1953, pp. 86-104, 
fo r  background and d e ta i ls  of the sch em e , which was in it ia ted  by
A. J .  A rch iba ld ,  as  Town E n g in ee r  of S prings , in e a r ly  1951. By 
e a r ly  1953, m o s t  of the "m a jo r  p ro b le m s  at Kwa Them a had been 
s a t i s fa c to r i ly  re so lv e d " ,  acco rd in g  to M itchell ,  h is  s u c c e s s o r ,  and 
A rch iba ld  took up the pos t  of D ire c to r  of H ousing  with the Jo h an n esb u rg  
City  Council. See below c h a p te r  five.
88. See above, p . 170.
89. M itchell,  'Kwa T h e m a ',  p. 89. The D e p a r tm e n t  of Native A ffa irs  
laid  down a m in im um  width of 600 fee t fo r  the 'bu ffe r  s t r i p s ' .  Of 
the to ta l  ground p u rc h a se d  fo r  the schem e, n am e ly  1, 728 a c r e s ,
no le s s  than 530 a c r e s  w ere  given over to buffer  s t r ip s .  In t e r m s  of 
the conditions, th is  land could not be used  on the Kwa Them a s id e .
The q ues tions  suggested  by the t ra n s fe re n c e  of the c o s ts  of applying 
'a p a r th e id  b u ffe rs ' to the 'c a p i ta l  c o s t '  of the housing  schem e a re  
taken  up in the fina l ch a p te r  of this th e s is .
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red u c in g  the c o s ts  of dwellings w as, in la rg e  p a r t ,  b a sed  on 'f ie ldw ork '
a t Kwa Them a. C o -o rd in a te d  by the C om m ittee  on the c o s ts  of Native
H ousing u n d er  the ch a irm a n sh ip  of T .H .  Louw, P r e s id e n t  of the Institu te
of South A frican  A rc h i te c ts ,  and financed with a g ran t f ro m  the N ational
H ousing and P lann ing  C om m iss ion , deta iled  s p e c ia l is t  s tu d ies  w ere
undertaken  by 5 s u b -c o m m it te e s  on d iffe ren t a sp e c ts  of the c o s ts  of
p roduction  of housing . These  s tud ies  included s t r u c tu r a l  e lem en ts  of
the building, n am ely , foundations, w alls ,  roo fs ,  e t c . ;  the ques tion  of
building m a te r ia l s ,  th e i r  av a ilab il i ty  and sy s te m s  of p u rc h a se ;  overheads
and p ro f i ts  in building c o n tra c ts ;  s c re e n in g  unorthodox m ethods of
con s tru c tio n ; and, p e rh a p s  the m o s t  in fluen tia l s tudy , in c re a s in g  the
'e ff ic iency ' and p ro d u c tiv ity  of labour in h o u se -b u ild in g . The findings
of these  r e s e a r c h  su b co m m ittee s  w ere  included in the co m p reh en siv e  and
influen tia l  r e p o r t  on the 'Costs, of U rban Bantu H ousing ',  which the Council
fo r  Scientific and In d u s tr ia l  R e s e a rc h  p resen ted  to the N ational Housing
90and P lann ing  C o m m iss io n  at the end of 1954.
By th is  s tag e ,  the co llab o ra tiv e  e ffo r ts  of the N ational Building 
R e se a rc h  In s ti tu te ,  the N ational Housing and P lann ing  C om m ission , the 
D e p a r tm e n t  of Native A ffa irs ,  loca l  a u th o r it ie s  and v a r io u s  's c ie n t i f ic '  
and p ro fe s s io n a l  in s ti tu tions  had r e su l te d  in the developm ent of techniques  
and in s tru m e n ts  on which the la r g e - s c a le  im p lem en ta tio n  of the township 
p ro g ra m m e s  f ro m  the m id -1950s  would be based . The t ra n s la t io n  of 
n a tio n a l  po lic ie s  into p ro g ra m m e s  at the loca l  leve l,  through the m e c h a n ism s  
and techniques which have been d e sc r ib e d  above, is  exam ined in the next 
c h a p te r  which focuses  on Jo h an n esb u rg . B efore th is ,  how ever, i t  is  
im p o rta n t  to identify  the ro le  p layed  by the* N ational Building R e se a rc h  
Institu te  in d e te rm in in g  the modus operand i of the ap p a ra tu s  which was 
e s ta b lish ed  to give effect to the Native Building W o rk e rs  Act of 1951, namely, 
the Native Building W o rk e rs  A dviso ry  B oard . It w ill  be shown that the 
's c ie n t i f ic '  b a s is  to the reduc tion  of both space  and p e r fo rm a n c e  s ta n d a rd s  
of dw ellings, p rov ided  by the r e s e a r c h  ap p ara tu s  of the s ta te ,  was 
accom panied  with a 's c ie n t i f ic 1 b as is  for the 'r a t io n a l '  explo ita tion  of 
A frican  building w o rk e rs  engaged in the p roduction  of h o u se s .
90. N ational Building R e s e a rc h  In sti tu te ,  R e s e a rc h  Studies on the
C osts  of U rban Bantu Housing, CSIR Re s e a rc h  Rep o r  t Se r  ie s~DR 10 
( P re to r ia ,  CSIR, 1954).
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The B asis  fo r  ' R a tio n a l1 Explo ita tion  of A frican  Building W o rk ers
The Native Building W o rk ers  A dvisory  Board, u n d e r  the o v e ra l l
co n tro l  of the M in is te r  of L abour,  was es ta b lish ed  in t e r m s  of Section
912 of the Native Building W o rk e rs  Act, No. 27 of 1951. The p r im a r y
function of the A dviso ry  B oard  was to in s titu te  a ran g e  of p r a c t ic e s  fo r
the augm entation  of a sk illed  A frican  w ork fo rce ,  fo r  the building of
housing  fo r  the A frican  w orking  c la s s  in 'sp ec if ied ' u rb a n  a r e a s ,  while
s im u ltan eo u s ly  p ro te c t in g  the position  of white a r t i s a n s  in the building
in d u s try .  In t e r m s  of the leg is la t io n , the A dviso ry  B oard  was re q u i re d  to
reco m m en d  reg u la t io n s  fo r  the fo rm  and content of t ra in in g  of l e a r n e r s
as 'N ative Building W o rk e rs '  and fo r  the r e g is t r a t io n  of such l e a r n e r s  and 
92building w o rk e rs .  In addition, m in im um  wage r a t e s  and conditions of 
em ploym ent fo r  each  c a teg o ry  w ere  to be reco m m en d ed  to the M in is te r  of 
L a b o u r .  ^
The f i r s t  Native Building W o rk e rs  A dvisory  B o a rd  was cons titu ted
on 1 August 1952 and co m p r ise d  the U n d e r - s e c r e ta ry  fo r  L abour  as
cha irm an ; 5 m e m b e rs  r e p re s e n t in g  building e m p lo y e rs '  o rg an isa t io n s ;  an
equal n u m b er  r e p re s e n t in g  white building tra d e  unions; one re p re s e n ta t iv e
of the " in te re s t s  of Native Building W o rk ers" ;  one r e p re s e n ta t iv e  of
em p lo y e rs  of Native Building W o rk e rs ,  nam ely , lo c a l  a u th o r i t ie s ;  one
a d v is e r  in connection with " m a t te r s  affecting N a tiv es" ,  f ro m  the D ep a r tm en t
94of Native A ffa irs ;  and r e p re s e n ta t iv e s  f ro m  the D e p a r tm e n t  of L a b o u r .
The A dv iso ry  B oard  held i ts  f i r s t  m ee ting  on 4 D e c e m b e r  1952, on the 
b as is  of p ro p o sa ls  which had been fo rm u la ted  by an In te r -D e p a r tm e n ta l  
C om m ittee  du r ing  1952. This com m ittee  con s is ted  of r e p re s e n ta t iv e s
91. See above, p. 158.
92. U nder Sections 10 and 11 of the Native Building W o rk e rs  Act, No.
2 7 of 1951. In t e rm s  of Section 12, none of the p ro v is io n s  of the 
A ppren ticesh ip  Act of 1944 (as am ended in 19 51) w ere  to apply to 
l e a r n e r s .
93. Section 13 p rov ided  fo r  m in im um  r a te s  of re m u n e ra t io n ,  working
h o u rs  o r  o th e r  conditions to be d e te rm in e d  by the M in is te r  of
L abour a f te r  consu lta tion  with the M in is te r  of Native A ffa irs ,  the
Wage B oard  and the Native Building W o rk e rs  A dviso ry  B oard ,
94. G overnm ent Notice No. 1704, G overnm ent G aze tte ,  1 /8 /1 9 5 2 .
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f ro m  the N ational Building R e se a rc h  Institu te  of the Council fo r  Scientific
and In d u s t r ia l  R e se a rc h ;  the N ational Housing and P lan n in g  C om m ission ;
the D ep a r tm en t  of L abour; the D ep ar tm en t of Native A ffa irs ;  the D ep ar tm en t
of Education, A r ts  and Science; and P ro v in c ia l  A d m in is t ra t io n s .  The
p ro p o sa ls  subm itted  by the I n te r - D e p a r tm e n ta l  C o m m ittee ,  which w ere
a g reed  to by the A dviso ry  Board , e ffectively  prov ided  the b a s is  fo r  the
opera tion  of the Building W o rk ers  A dviso ry  Board  in im p lem en tin g  the
te rm s  of the Native Building W o rk e rs  Act with r e g a rd  to t ra in in g  and 
95
w ages . T hese  p ro p o sa ls  a re  exam ined b r ie f ly  below.
It should .be borne  in mind that during  1952 the r e s e a r c h  work of
the National Building R e s e a rc h  Ins ti tu te ,  p a r t ic u la r ly  the v a r io u s  sub -
96c o m m itte e s  on the c o s ts  of 'N ative H ousing ',  was w ell under  way.
With the developm ent and adoption of s tan d a rd  type p lan s ,  de ta iled  s tud ies
of the m ethods and work o p era t io n s  involved in th e i r  co n s tru c t io n  w ere
und ertak en . So-ca lled  1 co s t  n o rm s ' , fo r  m a te r ia l s ,  lab o u r  and o v e rh ead s ,
w ere  e s ta b lish e d  fo r  the NE. 51/9 type house in s ta n d a rd  co n s tru c tio n  as
a b as is  fo r co m p ar iso n ,  and th e re a f te r  a s e r i e s  of 'reduced  co s t  n o rm s ' ,
97
co ver ing  c o s t- r e d u c in g  v a r ia t io n s  in spec if ica tions ,  had been in troduced . 
Based  on the r e s u l t s  of these  s tud ies  of labour 's t a n d a r d s ' ,  a schem e for 
t ra in in g  and t ra d e  te s t in g  of building w o rk e rs  had been subm itted  to the 
A dvisory  B oard . The e s se n c e  of the p ro p o sa ls ,  acco rd in g  to the In te r -  
D ep artm en ta l  C o m m it te e 's  m em o ran d u m , was that, " la rg e  n u m b e rs  of
95. In te r -D e p a r tm e n ta l  C om m ittee ,  M em orandum , 'P ro p o se d  Scheme fo r  
the T rad e  T es t in g  and T ra in in g  of N atives as Native Building Workers*, 
17 /10 /1952 . BIFSA A rch iv es ,  F i le s  No. 1; Native B u i l d i n g  W o rk ers  
A dv iso ry  B oard , M inutes of M eeting, 4 /1 1 /  1952, p. 4. and p. 9. Ib id .
96. See above, p. 177.
97. The p u rp o se  of these  s tu d ies ,  which w ere  u n d er tak en  on h o u ses  in 
the Sharpeville  Township in V ereenig ing , was to p rov ide a b a s is  for 
evalua ting  p r ic e s  fo r  orthodox and unorthodox m ethods of co n s tru c t io n .  
See, Glen, A .L .  'The C osts  of Native H o u s in g -P re se n t  Day C osts
of B rick  H ouses  at V ereen ig in g 1, NBRI Bulletin  No. 7, (P re to r ia ,
CSIR, D ecem b er  1951); 'C ost  N orm s for Native H ousing ',  NBRI 
B ulle tin  No. 8, (P re to r ia ,  CSIR, June 1952); and, 'Some Reduced 
N o rm s  fo r  N ative H ou s in g ',  NBRI Bulletin  No. 9, (P re to r ia ,
CSIR, D e c e m b e r  1952).
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s im p le ,  s e rv ic e a b le  Native houses/"w hich had b e e n j  designed  to allow
fo r  th e i r  co n s tru c t io n  by Native Building W ork ers  who w ill not be
re q u ire d  to show the sam e s ta n d a rd  of sk il l  as  dem anded  f ro m  E u ropean
98a r t i s a n s .  . .m a y  be built a t m in im um  c o s t '1.
The In te r -D e p a r tm e n t  C om m ittee  p ro p o sed  tha t,  before
em b ark in g  on a t ra in in g  p ro g ra m m e ,  the ex is ting  sk il led  labour fo rce
-n am ely , those  w o rk e rs  who had gained exp er ien ce  o r  re c e iv e d  .training
in the building t r a d e s ,  p r im a r i ly  in governm ent d e p a r tm e n ts -  should
be a s c e r ta in e d  by ca ll in g  fo r  app lications  for r e g is t r a t io n  as  Native
Building W o rk e rs  through the m ac h in e ry  of the D e p a r tm e n t of Native
A ffa irs .  If in su ff ic ien t building w o rk e rs  w ere  r e g i s t e r e d  on th is  b a s is ,
a tra in in g  schem e would be in it ia ted  und er  Section 10 of the Act. A
c e r ta in  am ount of re sp o n se  was an tic ipated , how ever, as  ex is ting
opportun ities  to do sk illed  building work in a r e a s  o th e r  than the townships
w ere  c u r ta i le d  in t e r m s  of Section 14 and 15 of the Native Building W o rk e rs
A ct. By Ju ly  1953, a to ta l  of 2, 065 app lications  had indeed been re c e iv e d
99fro m  124 c e n t r e s .
R e g is tra t io n  as  Native Building W ork ers  would be on the b as is  of 
tra d e  t e s t s ,  which w ere  l im ited  to the four m ain  o p e ra t io n s  in the e re c t io n  
of a s tan d a rd  house type, nam ely , b r ick lay ing , p la s te r in g ,  c a rp e n t ry  and 
p a in t in g .100 The t ra d e  te s t  s ta n d a rd s  w ere  fo rm u la ted  on the b as is  of a
98. In te r -D e p a r tm e n ta l  C om m ittee ,  M e m o ra n d u m , ' P ro p o se d  Scheme for 
T rad e  T es tin g  and Training', 17 /10 /1952 , p. 1. BIFSA A rch iv es ,  
F i le s  No. 1.
99. D e p a r tm e n t of L abour,  M em orandum , 'S u rvey  P o te n t ia l  Native 
Build ing  W o rk e rs ,  31 Ju ly  1953', enc l .  D e p a r tm e n t  of L ab o u r,  Ref. 
1 6 1 2 /7 0 /2 /1 ,  19 /8 /1 9 5 3 , Agenda, Native Buidling W o rk e rs  A dviso ry  
B oard , A nnexure C. BIFSA A rch iv es ,  F i le s  No. 1.
100. In te r -D e p a r tm e n ta l  C om m ittee ,  M e m o ra n d u m , ' 'P ro p o se d  Scheme for 
T rade  T e s tin g  and T ra in in g 1, 17/10 /1952 , A nnexures  B, C ,D  and E .
In 19 55, 'p lum bing ' was added to the t ra d e s  and t ra d e  te s t  s ta n d a rd s  
w ere  approved by the A dviso ry  B oard . N ational F e d e ra t io n  of 
Building T rad e  E m p lo y e rs ,  R eport  on M eeting  of Native Building
W o rk e rs  A dv iso ry  Board , C irc u la r  No. 1955/40 . N FN . 15/1 , 
18 /3 /1 9 5 5 , p. 2. BIFSA A rch iv es ,  F i le s  No. 11.
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s e r i e s  of 'lab o u r  t im e s tu d ie s ' ,  which had been conducted at Kwa Them a
i , 101by the c o s ts  d iv is ion  of the N ational Building R e s e a rc h  In s ti tu te .
A p ar t  f ro m  the g e n e ra l  knowledge r e q u ire d  of the w o rk e rs  of the tools and 
m a te r ia ls  in each  t ra d e ,  and the v a r io u s  work p r o c e s s e s  and co n s tru c tio n  
d e ta i ls  which re q u i re d  d iagnosis  and p ro fic iency , the r e a l  'm e a s u r e '  of 
p ro f ic ien cy  and b a s is  fo r  r e g is t r a t io n  was 1 p ro d u c tiv ity  ', fhe output of 
the w o rk e r  p e r  h o u r  pr p e r  day. This was m e a su re d  over  the tw o-day
As f a r  as  t ra in in g  was concerned , the 'c o s t  n o rm ' s tud ies  had
shown tha t b r ic k w o rk  accounted for 81 p e r  cen t of sk il led  labour and fo r
10361 p e r  cen t of unsk illed  lab o u r  engaged in the NE. 51/9 dwelling. The 
I n te r -D e p a r tm e n ta l  C om m ittee  th e re fo re  p ro p o sed  th a t  the tra in in g ' schem e 
fo r  l e a r n e r s  should in it ia l ly  be l im ited  to b rick lay in g . U nder Section 10 
of the N ative Building W ork ers  Act, t ra in in g  was not to exceed  four y e a r s ,  
ond m ight c o n s is t  of a p e r io d  in an approved in s ti tu tio n  and a p e r io d  in 
em ploym ent with a 'd e s ig n a ted ' em p lo y e r .  The sch em e  subm itted  to the 
A dv iso ry  B oard , how ever, env isaged  that the fu ll p e r io d  be spen t in 
p ra c t ic a l  t ra in in g  with an em p lo y er(s )  and that th e re  should be no in s t i tu t ­
ional t ra in in g  w h a tso ev e r .  U nder the sy s te m  p ro p o sed , ' l e a r n e r s '  w ere  
g raded  into B and A and p laced  in the s e rv ic e  of an em p lo y e r  'de s ig n a ted ' 
by the M in is te r  of L abour,  who, a f te r  consu lta tion  with the A dv iso ry  B oard ,
101. See in p a r t ic u la r ,  Glen, A . L . ,  'T im e Studies of L abour Em ployed
on the Building of U rban Bantu H ouses U sing N ative Building W o rk e rs  
on a C ra f t  B a s i s ' , NBRI Bulletin  No. 10, (P re to r ia ,  CSIR, 1953), 
Appendix, 3 (Labour s ta n d a rd s  u s in g  Native Building W o rk ers ) ,  p . 70
102. A "b r ic k w o rk e r"  fo r  exam ple  had to lay  625 b r ic k s  p e r  day on a 
NE. 51/9 type house , and to s e t  up a door f ra m e  and an ad jacen t 
window f ra m e  in 1 hour; a "p la s te rw o rk e r"  had to co v e r  35 sq yds . 
of e x te rn a l  w alling o r  28 sq . yds. of in te rn a l  w alling  p e r  day; a 
"w o o d w o rk er” had to m ake a batten  door in 4 h o u rs ;  and, a "p a in t-  
w o rk e r"  had to be able to pain t 8 sq yds. of w alling  in 1 hour, and 
glaze 32 panes  of 1 sq . ft. p e r  day. Note the d iffe ren t te rm in o lo g y  
ind ica ting  the d iffe rence  in sk il ls  re q u ire d  of b r ic k la y e rs ,  p l a s t e r e r s ,  
c a rp e n te r s  and p a in te r s ,  This i l lu s t r a te s  the ideo log ica l com ponent 
of the concept 's k i l l ' .  See above, p .114, fo r  d iscu ss io n  of sk il l
and tec h n ic a l  d iv ision  of labour in building and co n tro l  over  the 
labour p r o c e s s ,
103. Glen ’T im e  s tu d ies  of lab o u r ' , p . 51.
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the M in is te r  of Native A ffa irs  and the M in is te r  of Education , A r ts  and
Science, would d e te rm in e  the n u m b er  of l e a r n e r s  to be t ra in e d  du ring  
104any given p e r io d .  Although a l e a r n e r  en te re d  into an 'a g re e m e n t '  with 
an em ployer  fo r  a p r e s c r ib e d  p e r io d  of tra in ing , lo ca l  au th o r ity  building 
sc h em es  w ere  dependent upon finance being m ade ava ilab le  annually  by 
the N ational Housing and P lann ing  C om m ission  and, h ence , building 
o pera tions  f req u en tly  w ere  red u ced  o r  ceased  becau se  of lack  of funds.
A p ro v is io n  in the leg is la t io n  allowed the M in is te r  of L abour  to au th o r ise  
the d iscon tinu ity  of t ra in in g  in em ploym ent fo r  any ' l e a r n e r ' .  This , 
tog e th e r  with the absence  of in s ti tu tio n a l tra in ing , would enable em p lo y e rs  
to adapt to the d iscon tinu ity  in housing  funds ex p e r ien ced  by m o s t  lo ca l  
a u th o r i t ie s .  As the C hairm an , S .D . M entz, e x p re s s e d  it  at a m ee tin g  of 
the A dv iso ry  B oard  in M arch  1953;
As th e re  was no in s ti tu t io n a l  tra in in g  th e re  would be no
pool of l e a r n e r s  who would have to be p laced  with
e m p lo y e rs .  The n u m b er  of l e a r n e r s  would be d e te rm in e d
by the needs  of e m p lo y e rs .  W here a lo ca l  au th o r ity  wished
to co m m ence  a building schem e it would d e te rm in e  the n u m b er   ^ g
of Native Building W o rk e rs ,  l e a r n e r s  and la b o u re r s  it r e q u ire d .
S im ila rly ,  if a lo c a l  au th o rity  had to c u r ta i l  i ts  o p e ra t io n s ,  the n u m b er  
of l e a r n e r s ,  and the re sp o n s ib i l i t ie s  in re g a rd  to th e i r  ' t r a in in g 1, could 
be red u ced .  This h ighlights  an im p o rtan t  d iffe rence  betw een the t ra d it io n a l  
sy s te m  of ap p ren tice sh ip  t ra in in g  in the building in d u s try ,  which guaran teed  
em ploym ent fo r  ap p re n t ic e s ,  the T ra in in g  of A r t is a n s  Act of 1951, which 
a lso  g u aran teed  em ploym ent, and the Native Building W o rk e rs  Act, which 
e x p l ic i ty  excluded A frican s  f ro m  p ro v is io n s  of the A p p ren ticesh ip  Act._ _ b ____________________________
104. In te r -D e p a r tm e n ta l  C om m ittee ,  M e m o ra n d u m ,1 P ro p o se d  Scheme fo r  
T rad e  T e s t in g  and T r a in in g ' ,p .  5. Conditions of ' l e a rn e r s h ip '
fo r  G rade  B w ere  a m in im um  per io d  of p r a c t ic a l  t ra in in g  of one y e a r  
and a m ax im um  of two y e a r s ,  before  undergo ing  a t e s t  fo r  G rade A. 
A fter  a m in im u m  of one y e a r  in p r a c t ic a l  t ra in in g  as G rade A, a 
w o rk e r  could undergo  the tra d e  te s t  fo r  r e g is t r a t io n  as  a Native 
Building W o rk er.
105. U nder Section 10(3)(a) and (5) of the Native Building W o rk e rs  Act,
No. 27 of 1951.
106. Native Building W o rk e rs  A dv iso ry  B oard , M inutes  of M eeting, 
9 /3 /1 9 5 3 ,  p. 3. BIFSA A rch iv es ,  F i le s  No. 1.
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In p ra c t ic e ,  l e a r n e r s  could be 'h i re d  and f i re d ' on the sam e  b as is  as
unsk illed  c a s u a l  labour, the c a te g o ry  of building lab o u r  m o s t  su scep tib le
107to building f luc tua tions .
The t ra in in g  schedu les  and te s t  s ta n d a rd s ,  a s  indeed  the t e r m s  of
the Native Building W o rk e rs  Act, had been fo rm u la ted  on the b a s is  of
orthodox 1 b r ick  and m o r t a r 1 m ethods of c o n s tru c t io n .  But, .while b r ic k w o rk
re p re s e n te d  o v e r  60 p e r  cent of the work on a s ta n d a rd  house , only 2 0
p e r  cent of the b r ickw ork  o p era tio n s  w ere  fully sk illed  and a sy s te m  which
in troduced  'o p e ra t iv e  l a b o u r1 had been developed at Kwa Them a, und er
108the au sp ic es  of the N ational Building R e se a rc h  In s t i tu te .  The sy s te m  
involved b reak in g  down the w ork p r o c e s s e s  in the co n s tru c t io n  of a s ta n d a rd  
house type into a n u m b er  of ' t a s k s ’ , each  of which contained a ran g e  of 
' sk i l ls '  and was p e r fo rm e d  by a p a r t ic u la r  group of w o rk e rs ,  who then 
moved on to ano ther  house  to p e r fo rm  the sam e  ta sk  while a second group 
com ple ted  i ts  spec ific  ta sk  on the s t r u c tu r e .  W o rk e rs  em ployed on the 
' t a s k - s y s t e m 1, w ere  not c la s s i f ie d  on the sam e b a s is  as  l e a r n e r s  and 
building w o rk e rs  u n d er  the Act, n e i th e r  could they  com ply  with the tra in in g  
sch ed u le s .  A su b -c o m m it te e  was appointed to c o n s id e r  the "exem ptions 
n e c e s s a r y  to p e r m i t  native  labour being em ployed as  o p e ra t iv e s  und er
107. It a p p e a rs  tha t  the p ro v is io n s  fo r  d is c o n t in u in g 't r a in in g 1 p e r io d s  
w ere  e x e rc is e d  to a co n s id e rab le  ex tent. F ro m  1953 to June 1956, 
27 ,2  p e r  cen t of the to ta l 'd e s ig n a ted ' l e a r n e r s  w ere  d ism is se d  o r  
re s ig n ed ; by 1957, th is  in c re a se d  to 31, 5 p e r  cent, and to 56 p e r  
cent in 1961. It is  not p o ss ib le  to e s ta b lish  the p ro p o rt io n  in each 
group, but it can be sa fe ly  a ssu m ed  tha t the n u m b e r  of re s ig n a t io n s  
would be neg lig ib le , given the re q u ire m e n t  fo r  em ploym ent in o rd e r  
to r e m a in  in the u rb an  a r e a s  in t e r m s  of influx c o n tro l  re g u la t io n s .  
D ep artm en t of L ab o u r,  'P r o g r e s s  R e p o r t1, en c l .  Native Building 
W o rk e rs  A dviso ry  B oard , M inutes of M eeting  4 /9 /1 9 5 6 .  BIFSA 
A rc h iv e s ,  F i le s  No. 1; D ep a r tm en t of L a b o u r,  'P r o g r e s s  R eport
as at 30th June 1957'. BIFSA A rch iv es^F iles  No. 2; Native Building 
W o rk e rs  A dviso ry  Board , M inutes of M eeting  3 ^4 /1962 , Annexure 3. 
BIFSA A rc h iv e s ,  F i le s  No. 1
108. Glen, A . L . ,  'T im e  Studies of L abour E m ployed  on the Building of 
U rban Bantu H ouses  Using Native Building W o rk e rs  on an O pera tive  
B a s i s ' , NBRI Bulletin  No. 12, (P re to r ia ,  CSIR, 1954); see  a lso  
M itchell ,  'Kwa T h e m a ',  pp. 98-9.
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109the A ct" . The r e p re s e n ta t iv e  of the N ational F e d e ra t io n  of Building 
T rad e  E m p lo y e rs  on the A dv iso ry  Board e x p re s se d  the e m p lo y e rs '  
support  fo r  the sy s te m  in t e r m s  of the in c re a s in g  p ro d u c tiv ity  of 
labour  it fac i l i ta ted  :
Having in sp ec ted  sc h em es  em ploying the " t a s k - s y s t e m " . . ,
I fe lt  tha t th is  sy s te m , in which t ra in in g  is  l im ite d  without 
p re ju d ic e  to output, should be com m ended in the light of 
p r e s e n t  n eed s ,  and acco rd in g ly  supported  t h e . . .em p lo y m en t 
of o p e ra t iv e s  and expeditious t ra in in g  up. to a m inum um  
s ta n d a rd  of p ro f ic ien cy .  HO
By m i d - 1954, the N ational Building R e se a rc h  Ins ti tu te  had produced '
an evaluated  g rad ing  in the t r a d e s  fo r  w o rk e rs  p e r fo rm in g  the 17 ta sk s
u n d er  the 'o p e ra t iv e  s y s te m 1 which co rre sp o n d e d  to the orthodox c l a s s i -
111f ica tion  p rov ided  fo r  in the leg is la t io n .  Why it  was im p o rta n t  fo r  loca l  
au th o r i t ie s  to be 'd e s ig n a ted ' as  em p lo y ers  u n d er  the Act and to be able 
to r e g i s t e r  the em ploym ent of l e a r n e r s  - on e i th e r  orthodox o r  opera tiv e  
s y s te m s  - was r e la te d ,  a lm o s t  en t ire ly ,  to the wage d e te rm in a tio n s  m ade 
u n d e r  the Act, and th e i r  e ffec ts  on the labour co s t  s t r u c tu r e  in house 
p roduc tion . This  function of the A dviso ry  Board  m u s t  be b r ie f ly  exam ined .
109. W o rk e rs  w ere  divided into those re sp o n s ib le  fo r  se tt in g  out; 
build ing c o r n e r s  and o th e r  datum  points; build ing s t ra ig h t  w alls  and 
f illing  in b r ic k w o rk .  N ational F e d e ra t io n  of Building T rad e  E m p lo y e rs  
C i r c u la r  No. 1954/85. NFN. 15/1 , 16 /6 /1 9 5 4 , p . 1. BIFSA A rc h iv e s ,  
F i le s  No. 1.
110. The D ir e c to r  of the N ational F e d e ra t io n  of Building T rad e  E m p lo y e rs  
of South A frica ,  D. de C. M alhe rbe . I b id . , (em phas is  added). In 
r e g a rd  to 'ou tpu t ' , the  average  output of o p e ra tiv e  b r ic k la y e r s  at Kwa 
T hem a was in fac t  800 b r ic k s  p e r  day, co n s id e ra b ly  h ig h e r  than the 
r e q u i re d  s ta n d a rd  of 625 fo r  the t ra d e  t e s t s .  See above, n. 102. 
D ep a r tm en t  of L ab o u r,  Ref, 1612/70-6 , A nnexure B, p . 5, encl. 
D e p a r tm e n t  of L a b o u r,  Ref. 1 6 1 2 /7 0 -2 /1 .  Agenda, Native Building 
W o rk e rs  A dv iso ry  B oard , dated  19 /8 /1 9 5 3 . BIFSA A rch iv es ,
F i le s  No. 1.
111. At the re q u e s t  of the C h a irm an  of the A dv iso ry  B oard , the N ational 
Building R e s e a rc h  Institu te  p roduced  a m ethod of grading, in which 
10 p e r  cen t of o p e ra t iv es  in a 'gang' would re c e iv e  the r a te s  of pay 
p r e s c r ib e d  fo r  building w o rk e rs ;  22 p e r  cen t would be the equ ivalen t 
of G rade A; and 68 p e r  cen t would re c e iv e  r a t e s  p r e s c r ib e d  fo r  
G rade B. It was e s tim a te d  that the ra t io  of o p e ra t iv e s  to l a b o u re r s  
would be 1:1, 4. See 'N otes  on a m ee tin g  betw een the N. B . R . I . ,  the 
D e p a r tm e n t  of L ab o u r  and the D ep artm en t of Education , A r ts  and 
S c ience ',  9 /4 /1 9 5 4 ,  en c l .  N ational F e d e ra t io n  of Building T rad e  
E m p lo y e rs ,  C i r c u la r  No. 1954/85. NFN. 15 /1 , 1 6 /6 /1 9 5 4 , BIFSA 
A rch iv es ,  F i le s  No. 1.
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The b a s is  of the d e te rm in a tio n  of m in im um  wage r a t e s  was
to be found in the In te r -D e p a r tm e n ta l  C o m m itte e 's  m e m o ra n d u m . The
m o s t  im p o rta n t  a sp ec t of the p ro p o sa ls  was tha t w ages should be based
on the wage r a t e s  fo r  unsk illed  la b o u re rs  p rev a i l in g  in the building
in d u s try  in the v a r io u s  a r e a s  co v ered  by d iffe ren t In d u s t r ia l  Council
A g reem en ts ,  r a th e r  than re la t in g  to r a t e s  ex is t in g  fo r  sk illed  building
a r t i s a n s .  This was p ro p o sed  "in o rd e r  not to run  c o n t r a ry  to the conditions
112p re v a il in g  in the in d u s try  in v a r io u s  a r e a s " ,  but was to have s ign if ican t
effec ts  on the labour co s t  s t r u c tu re  of the building p ro je c ts  of lo ca l  autho- 
113r i t i e s .  T h e re  w ere  co n s id e ra b le  v a r ia t io n s  in w ages and conditions 
for un sk il led  build ing la b o u re rs  in v a r io u s  a r e a s .
T h e re  w ere  th re e  com ponents  to the h o u r ly  wage, nam ely , the 
b as ic  wage r a te ,  the s ta tu to ry  co s t  of living allow ance ( C .O .L .A .  ) c a lc u la t ­
ed on the b a s is  of W ar M e asu re  No. 43 of 1942, and a ho liday  fund. F o r
unsk illed  building la b o u re rs  w orking  a 44-hour week on the W itw a te rsran d ,
114fo r  in s tan ce , the to ta l h o u r ly  wage was I s  5d at 1 Ju ly  1953. In the
Cape P e n in su la ,  by c o n t ra s t ,  to ta l  wages am ounted to I s  l i d  p e r  hour with
a 4 2 -h o u r  week, and the 'a g re e m e n t '  fo r  the O range F r e e  State Goldfields
115p r e s c r ib e d  a to ta l  wage of 8d p e r  hour,  with a 52-hour  w orking  week.
In spite  of the v a r ia t io n s ,  the bas ic  r a t e s  fo r  un sk il led  building la b o u re rs  
p re v a i l in g  in each  a r e a  w ere  p ro p o sed  as  the b a s is  fo r  ca lcu la tion  of wages 
fo r  l e a r n e r s  and build ing w o rk e rs  r e g i s te r e d  u n d er  the Act, as follows:
112. In te r -D e p a r tm e n ta l  C om m ittee , M e m o ra n d u m , ' P ro p o se d  Scheme 
fo r  T ra d e  T es t in g  and T ra in ing ',  p. 6.
113. See below, c h a p te r  f ive ,fo r  the c a se  of Jo h an n esb u rg  City Council
114. Of th is ,  the b a s ic  hourly  r a te  was 8fd , s ince  5 S ep tem ber 1949;
the C .O .L .A .  was 7-|d, which had in c re a se d  f ro m  4-g-d in S ep tem ber 
1949; and£ >d p e r  hour  was supposedly  for the ho liday  fund. 'W itw a te r ­
s ran d  L ab o u r  C o s ts ' ,  SAB, Ju ly  1953, p. 23.
115. 'Schedule re f le c t in g  conditions of em ploym ent in the Building 
In d u s try  fo r  the v a r io u s  a r e a s  as at 1 Ju ly  1953'. SAB, August 1953, 
p. 31.
193
l e a r n e r  G rade B 's  b as ic  wage would be Id  p e r  hour  m o re  than the
b as ic  wage p re v a i l in g  fo r la b o u re rs  in the a r e a  concerned ; l e a r n e r
G rade A ’s b as ic  wage would be 2-|d p e r  hour  m o re  than G rade B; and
fo r  sk illed  w o rk e rs  r e g i s t e r e d  as  Native Building W o rk e rs ,  the bas ic
110wage r a te  would be 5d p e r  h o u r  m o re  than G rade  A. The In te r -
D e p a r tm e n ta l  C o m m it te e 's  p ro p o sa ls  w ere  accep ted  by a m a jo r i ty  vote of
117the A dv iso ry  Board  a t  i ts  f i r s t  m ee tin g  in N ovem ber 1952. and the
118p ro p o sed  D e te rm in a tio n  was published  on 1 May 19 53. F o r  'Native
Building W o rk e rs '  on the W itw a te rsran d ,  a basic  wage r a te  of I s  5fd
p e r  hour  was p r e s c r ib e d ,  which, to g e th e r  with the c o s t  of living allow ance,
am ounted to a to ta l  h o u r ly  wage ra te  of 2s 3d p e r  h o u r .  By co m p ar iso n ,
the to ta l  h o u r ly  wage r a te  fo r  white a r t i s a n s  in the build ing in d u s try  as  at
20 M arch  1953 am ounted to 7s 5d. Of th is , the b as ic  wage was 3s 9d; co s t
of liv ing allow ance was 3s Id; a holiday  fund of 6d and a benefit fund of 
119Id .  The D e te rm in a tio n  was published  in i ts  fina l fo rm  and cam e into
120opera tion  on 23 N ovem ber 1953. It re m a in e d  binding un ti l  N ovem ber 
1956,
The suggestion  to base  wage r a t e s  fo r  r e g i s t e r e d  l e a r n e r s  and 
building w o rk e rs  engaged on sk il led  work on the r a t e s  p re v a i l in g  fo r 
unsk illed  w o rk e rs  was of c ru c ia l  im p o rtan ce .  F i r s t ly ,  th is  m ean t that 
any in c re a s e  in wage r a t e s  re f le c te d  in D e te rm in a tio n s  would only be 
fo rm u la ted  in re sp o n se  to, and a f te r ,  wage r a t e s  fo r  unsk illed  la b o u re rs  
had been in c re a s e d  by v a r io u s  In d u s tr ia l  Council A g reem en ts  fo r  the 
building in d u s try  in the a r e a s  co n cern ed . Thus, on the ex p iry  of the 
f i r s t  D e te rm in a tio n  in N ovem ber 19 56, as  th e re  had been no in c re a s e  in 
la b o u re r s '  wage r a t e s  d u r in g  the p e r io d , m in im um  r a t e s  rem a in ed
116. In te r -D e p a r tm e n ta l  C om m ittee , M em o ran d u m , ' P ro p o se d  Scheme 
fo r  T rad e  T e s t in g  and T ra in in g ' ,p .  7.
117. 7 m e m b e rs  voted fo r ,  and the 3 tra d e  union r e p re s e n ta t iv e s  aga ins t,  
accep ting  the wages p ro p o sed  by the In te r -D e p a r tm e n ta l  C om m ittee .
. Native B uild ing W o rk e rs  A dviso ry  Board, M inutes of M eeting, 
4 /1 1 /1 9 5 2 ,  p . 9. BIFSA A rch iv es  , F i le s  No. 1.
118. G overnm ent Notice No. 904, G overnm ent G a z e t te , No. 5062 , 1 /5 /1 9 5 3 .
119. W itw a te rs ra n d  L abour C o s ts ' ,  SAB, Ju ly  1953, p. 23.
120. G overnm ent N otice No, 2464, G overnm ent G aze tte ,  No. 5181, 13/11/1953
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unchanged in the second D e te rm in a tio n ,  which was pub lished  on 4
121J a n u a ry  1957 and re m a in e d  in fo rce  un ti l  13 J a n u a ry  1960. By
F e b r u a ry  1959, the N ational F e d e ra t io n  of Building T rad e  E m p lo y e rs
had ag reed  to in c r e a s e  wages of la b o u re rs  u nder  the v a r io u s  In d u s tr ia l
Council A g reem en ts ;  thus ' a p p ro p r ia te  i n c r e a s e s 1 w e re  reco m m en d ed
fo r  l e a r n e r s  and building w o rk e rs  in the th ird  D e te rm in a tio n ,  which
122was published  in J a n u a ry  1960.
Secondly, the 'to ta l  s e g re g a t io n 1 , on a r a c i a l  b a s is ,  of sk illed
w o rk e rs  in the building in d u s try ,  which building e m p lo y e rs  had p roposed
at the end of 1946, was ac tu a lly  achieved with the s e p a ra t io n  of wage
12 3re g u la t in g  m e c h a n is m s .  W ages fo r  sk illed  white build ing a r t i s a n s
w ere  nego tia ted  on In d u s tr ia l  C ouncils , within which the in te r e s t s  of both
tra d e  unions and build ing e m p lo y e rs  w ere  r e p re s e n te d .  In the c ase  of
'Native Building W o rk e rs ' ,  w ages w ere  'd e te rm in e d ' by the A dv iso ry  B oard
in conjunction with the Wage Board  and the D ep a r tm en t  of L ab o u r.  While
tra d e  union r e p re s e n ta t iv e s  on the A dviso ry  B oard  co n s is te n t ly  opposed
the wage r a t e s  in the D e te rm in a tio n s ,  on the grounds th a t  they w ere  
124"too low", a tten tion  should be draw n to the 'm a jo r i ty  vote ' which was 
evident throughout the p e r io d .  On each  of the A dviso ry  B oards  cons ti tu ted  
betw een 1953 and 1965, the r e p re s e n ta t iv e  of "the in te r e s t s  of Native 
Building W o rk e rs "  was none o th e r  than W. J . P .  C a r r ,  who, s im u ltan eo u s ly ,  
was the M anager of the Native A ffa irs  D ep ar tm en t  of the Jo h an n esb u rg  City 
Council and th e re fo re ,  in effect, was a lso  r e p re s e n ta t iv e  of ■-■e "the
121. G overnm ent Notice No. 10, G overnm ent G aze tte ,  4 /1 /1 9 5 7 .
122. Wage D e te rm in a tio n  No, 186 u nder  the Wage Act cam e into opera tion
on 17 A ugust 1959 and la id  down m in im um  w ages for a l l  unsk illed  
labour  on the W itw a te rs ran d .  G overnm ent G az e t t e , No. 6265, 
2 4 /7 /1 9 5 9 .  See Native Buidling W o rk e rs  A d v iso ry  B oard , M inutes 
of M eeting, 7 /12 /1 9 5 9 , I tem , 6, p. 3. BIFSA A rch iv es  F i le s ,  No. 1; 
and fo r  d e ta i ls  of the th ird  D ete rm ina tion , G overnm en t Notice
No. 130, G overnm ent G azette ,  No. 6358, 2 9 /1 /1 9 6 0 .
123. See above, p . 133.
124. See fo r  exam ple , Native Building W o rk e rs  A dv iso ry  B oard , M inutes
of M eeting , 4 /1 1 /1 9 5 2 ,  p . 9; 4 /9 /1 9 5 6 ,  pp. 11-14, BIFSA A rch iv es  
F i le s  No. 1.
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12 5i n t e r e s t s  of e m p lo y e rs  of Native Building W o rk e rs " .
The fundam enta l im p o rtan ce  of the In te rD e p a r tm e n ta l  C om m ittee ’s 
m em o ra n d u m  to the functioning of the Native Build ing  W o rk ers  A dviso ry  
B oard  has  been i l lu s t r a te d  in p re c e d in g  p ag es .  F o rm u la te d  la rg e ly  on 
the b a s is  of the 's c ie n t i f ic '  r e s e a r c h  conducted by the N ational Building 
R e se a rc h  In s ti tu te ,  the p ro p o sa ls  for ’t r a in in g 1 and the b a s is  to wages a re  
c ru c ia l  for an u n d ers tan d in g  of how the townships fo r  A frican  w o rk e rs  w ere  
im p lem en ted  throughout the coun try  f ro m  the m id -1 9 5 0 s .
The a n a ly s is  p re se n te d  in th is  ch ap te r  h a s  i l lu s t r a te d  how four 
’contentious i s s u e s '  concern in g  the p roduction  of housing  fo r  A frican  
w o rk e rs ,  f i r s t  r a i s e d  in a q u es tio n n a ire  fo rm u la ted  in 1944 by a sub-
126com m ittee  of the Jo h an n esb u rg  City Council, w ere  g radua lly  re so lv e d .
The co llabo ra tion  betw een d iffe ren t lev e ls  and b ra n c h e s  of the s ta te ,  and 
the in te ra c t io n  betw een p r o c e s s e s  of policy  fo rm u la tio n  and im p lem en ta tion  
within the a p p a ra tu se s  of the s ta te ,  had, by 1954, r e s u l te d  in the e s ta b l i s h ­
m ent of the ’n e c e s s a r y  p r e -c o n d i t io n s ' ,  under  which: u se  could be m ade 
of 'na tive o p e ra t iv e s ' ;d i f f e re n t ia l  wages fo r  sk illed  w ork had been 
in troduced ; the m ethod of 't ra in in g ' im plied  no co s t  to the building in d u s try  
o r  to the s ta te ;  and the p ro te c t io n  of the in te re s t s  of white building a r t i s a n s
had been se c u re d .  The next c h a p te r  exam ines  the t ra n s la t io n  of 'a p a r th e id ' 
o
p o lic ie s  into p r g ra m m e s  at the loca l  leve l and d e s c r ib e s  the p ro c e s s  of 
A
im plem en ta tion  of the South-West Townships p ro g ra m m e  by the Jo h an n esb u rg  
City Council du ring  the pe r io d  1954-1965.
125. Although it  should be noted that fo r  the th ird  D e te rm in a tio n ,  it 
was in fac t  C a r r  who p roposed  the in c re a s e s ;  2 0 p e r  cent fo r  
G rade B, 15 p e r  cent fo r  G rade A, and 10 p e r  cent in c r e a s e  fo r  
building w o rk e rs .  In th is  r e g a r d ,  he was p e rh a p s  influenced by the 
findings of the N ational Institu te  of P e r s o n n e l  R e s e a rc h  which conducted 
r e s e a r c h  into the Jo h an n esb u rg  City C ouncil 's  wage p o lic ie s  and found 
tha t 96 p e r  cent of the C ouncil 's  A frican  labour  fo rce  was l iv in g  
"below the 'P o v e r ty  D atum  L ine ' " and reco m m en d ed  g e n e ra l  wage 
in c r e a s e s .  See be low ,p^237 . D ep ar tm en t  of L a b o u r ,  1 6 1 2 /7 0 /2 /1 ,  
(confidential), M inutes  of M eeting of the N ative Building W o rk e rs  
A dvisory  B oard , 7 /12 /1959 , p. 3. BIFSA A rch iv es ,  F i le s  No. 1.
C a r r ' s  a l te rn a te  on the A dviso ry  Board was D .F .  H ennesy.
126. See above, p . 101.
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CH A PTER FIVE
THE MAKING OF SOWETO1 ; JOHANNESBURG CITY COUNCIL AND THE 
IM PLEM ENTATION OF APARTHEID POLICIES 1948 - 1965
The focus in th is  ch a p te r  r e v e r t s  back to. the lo ca l  leve l  and .to 
an exam ination  of the re la t io n s  between the Jo h an n esb u rg  City Council 
and c e n t r a l  governm ent, p a r t ic u la r ly  the D ep a r tm en t  of Native A ffa irs  
a f te r  1948. The D ep a r tm en t  had acknowledged tha t the housing  backlog 
had to be m ade up fo r  'le g i t im a te ' w o rk e rs ,  but, as  shown in the 
p reced in g  c h ap te r ,  th is  was to be linked to a t ighten ing  up of the sy s te m  
fo r  influx co n tro l,  on the one hand, and a re d is t r ib u t io n  of the c o s ts  of 
housing  th rough a sy s te m  involving e m p lo y e rs ,  on the o th e r .  F u r th e r ­
m o re ,  any hous ing  p ro g ra m m e  was to be re la te d  to the en fo rcem en t of 
re s id e n t ia l  seg reg a tio n ,  the 'o rd e r in g '  of r a c ia l  p a t te rn s  in a r e a s  such as
the W este rn  A re a s  of Jo h annesburg , and the co n tro l  of ex is t in g  sq u a tte r  
2se t t le m e n ts .  The a im  of the p r e s e n t  c h ap te r  is to explain  how p o lic ie s ,  
which w ere  defined and fo rm u la ted  on the b as is  of 'the id ea l  of to ta l 
ap a r th e id ' , w ere  t ra n s la te d  into p ro g ra m m e s  and im p lem en ted  within 
ex is t in g  conditions in Jo h annesbu rg .
The f i r s t  sec tion  exam ines  the concept of r a c ia l  zoning as  applied 
to the m e tro p o li tan  a r e a  of Jo h an n esb u rg  and shows how the 'p r in c ip le s '  and 
guidelines fo r  r a c i a l  p lanning, fo rm u la ted  within the D e p a r tm e n t  of Native 
A ffa irs ,  w ere  t r a n s la te d  into a c o n c re te  land p o licy  fo r  Jo h an n esb u rg . In 
the second sec tion , the im p lem en ta tion  of the townships p ro g ra m m e ,  on 
the b a s is  of the 's i te  and s e rv ic e '  po licy  approach  of the D ep a r tm en t  of
3
Native A ffa irs  and d e p a r tm e n ta l  con s tru c tio n , is  d e s c r ib e d ,  F ina lly , the 
p r a c t ic e s  and p ro g ra m m in g  of ac t iv i t ie s  fo r  the m a s s  p roduction  of housing  
undertaken  by the H ousing  D iv is io n 's  building o rg an isa tio n ,  a re  exam ined 
in de ta il .
1. The n am e Soweto is  d e r iv ed  f ro m  'South-W estern  T ow nsh ips '.
2. See above, p. 161.
3. See above, p. 172.
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5.1 R ac ia l  Zoning and Land P o licy
The concept of r a c ia l  zoning and, re la te d  to th is ,  the conditions
fo r  ap p rova l of s i te s  se le c te d  fo r  housing  sc h em es  as  defined by the
M in is te r  of Native A ffa irs  w ere  leg i t im ised  with the p as sa g e  of the
4Group A re a s  Act of 19 50. This  Act, which p rov ided  fo r  the o rd e r in g
of r a c ia l  p a t te rn s  and co n tro l  o v er  in te r r a c ia l  p ro p e r ty  t ra n sa c t io n s  and
ow nership , was d i re c te d  sp ec if ica lly  at a r e a s  such as  Sophiatown, M artinda le
and Newclare*, the s o -c a l le d  W este rn  A reas  of Jo h an n esb u rg , w here  A frican s
had owned p ro p e r ty  fo r  g en e ra t io n s .  It should be r e c a l le d ,  how ever, that
the W es te rn  A re a s  had been at the c en tre  of deba tes  within the Jo h an n esb u rg
City Council s ince  befo re  the w ar, when a schem e u n d e r  the Slums Act
env isaged  the red u c tio n  of population in these  a r e a s  to the "o w n er-o ccu p ie r  
5c la s s " .  In O ctober  1944, Council had, in fac t, ad o p ted  p ro p o sa ls  fo r  
the com plete  re c o n s t ru c t io n  of the W estern  A re a s  on a r a c i a l  b a s is  and a l l
g
p rev ious  re so lu t io n s  had  been re sc in d e d .  The concept of the r a c ia l  zoning
4. See above, p. 163.
5. See F ig u re  5 .1 ,  p .  205 . Conditions in Sophiatown, M artin d a le  and
N ew clare  d u r in g  the 1930s w ere  d e sc r ib e d  above, p .  52. In the 
o r ig in a l  s lum  c le a ra n c e  schem e, 5469 fa m il ie s  would have been 
d isp laced  f ro m  th ese  a r e a s  und er  the Slums Act of 1934. In r e sp o n se  
to the s tro n g  opposition to the schem e, a co m m iss io n  was appointed 
by the A d m in is t ra to r  in 193-9 (the Glen L e a ry  C o m m iss io n ) .A d m in ­
i s t r a t o r ' s  N otice No. 252, 10 /5 /1939 . By A p r i l  1943, the dec is ions  
of the c o m m iss io n  had s t i l l  not been m ade pub lic .  The P ro v in c ia l  
S e c re ta ry  had* how ever, enquired  w hether the Jo h an n esb u rg  C ity 
Council would be p r e p a re d  to in cu r  the " c o lo s s a l  expen d itu re"  
involved and to obtain the sanction  of both h o u ses  of P a r l ia m e n t .  
P ro v in c ia l  S e c re ta ry  to Town C lerk , 6 /7 /1 9 4 2 ,JCC M in u tes , 
1 7 /1 0 /1 9 4 4 ,p. 863.
6. I n e ^ r ly  1943, r e p re s e n ta t io n s  w ere  m ade by C ouncillo r  S. J .  Tighy, 
M .P .  fo r  the com plete  "e lim ination  of n o n -E u ro p e a n  occupation"
in M art in d a le ,  Sophiatown and N ew clare  and the r e - s a l e  to w hites  of 
the ground vaca ted . His m em orandum  env isaged  that "o th e r  native 
a r e a s  in the c ity  /would/ be t re a te d  in a s im i l a r  m a n n e r"  and in ­
cluded the e lim ination  of A lexandra  Township. S. J .  Tighy M .P .  to 
Town C lerk ,  1 3 /1 /1 9 4 3 . T ig h y 's  p ro p o sa ls  w ere  not accepted  by 
Council but co m prehensive  p ro p o sa ls  by the Special C om m ittee  Re 
P o s t  W ar D evelopm ent, E s ta b l ish m e n t of In d u s t r ie s ,  E t c . ,  w ere  
adopted by Council at a m ee tin g  in O ctober 1944. The p ro p o sa ls  
included i . a .  ; tha t a l l  A fricans  in N ew clare  be m oved and housed in 
O r lan d o /P irn v il le  a r e a  and N ew clare  be e x p ro p r ia te d  and converted  
into a "p u re ly  Coloured  area"* a lso  those  in Sophiatown and M a rt in -  
Hale, whicb w ore  to  be ex p ro p ria ted  and co n v er ted  into a "E uropean  
a r e a "  and rezo n ed  as  a b u s in ess  and light in d u s t r ia l  a r e a ,  r e s p e c t ­
ively . JCC M in u tes , 17 /10 /1944 , pp. 863-6.
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of Jo h an n esb u rg  thus p re d a te d  the Group A rea  Act. In O ctober 1944,
i t  was co n s id e re d  tha t Council had "am ple pow ers  u n d e r  the Housing
and Slums Act, N atives (Urban A re a s )  Act and the L o c a l  G overnm ent
7
O rdinance to b r in g  about the change" . H ow ever, f ro m  1944, the 
Jo h an n esb u rg  C ity  Council was confronted  with the growth of o rg an ised  
's q u a t te r  m o v em en ts ' and, with atten tion  focused on the acute sho rtage  
of housing  fo r  u rb an  A fr ican s ,  th e re  was no fu r th e r  d iscu ss io n  or
8re so lu tio n  on the fu tu re  of the W este rn  A re a s  un til  a f te r  the 1948 e lec tion . 
The e le c to ra te  had been p ro m ise d  the 'benefits  of ap a r th e id ' by the 
N ationa lis t  p a r ty  and, in O ctober 1949, a deputation of whites f ro m  a r e a s  
ad joining the W este rn  A re a s  m ade re p re s e n ta t io n s  to the M in is te r  of 
Native A ffa irs  re g a rd in g  "the p re se n c e  of co lo u red s ,  Indians and na tives  
in th ese  a r e a s '1.^  This  was a p e r io d  of heightened s tru g g le ,  which followed 
on the r io ts  in D urban  involving A frican s  and Ind ians, and in F e b ru a ry  
1950, Jo h an n esb u rg  City Council adopted the motion " that a ll  N atives 
should be rem o v ed  f ro m  Sophiatown, M artinda le  and N ew clare ,  . .w i th o u t  
fu r th e r  d e lay" .
The W este rn  A re a s  R em oval Scheme
By May 1950, a su rv ey  of the W este rn  A re a s  was underw ay at the 
sam e tim e as the Group A re a s  B ill was being debated  in P a r l ia m e n t .
7. 'R ep o rt  of Special C om m ittee  Re P o s t -W a r  D evelopm ent, E s ta b l i s h ­
m en t of In d u s tr ie s ,  E t c . , JCC M inutes, 17 /10 /1944 , p. 865.
8. See above, p. 69.
9. M em orandum  subm itted  to Johan n esb u rg  C ity  Council by A. B. X um a, 
C h a irm an  of the A frican  A n ti-E x p ro p ria t io n  R a tep a y e rs  A ssoc ia tion  
and P r o p e r  H ousing M ovem ent, JCC M in u tes , 9 /12 /1 9 5 2 , p . 1062.
10. See above, p . 163 . House of A ssem b ly  D eba tes , 1950, co ls .  1312-
1417, 'R io ts  in the W este rn  A re a s ' ;  D e p a r tm e n t  of N ative A ffa irs  
R e p o r t , 1949-50, UG 61-1951; and, Benson, M . ,  South A frica: The 
Struggle fo r  a B ir th r ig h t  (London, 1966), pp. 123-6”]
11 'R eport of G en e ra l  P u rp o se s  C o m m ittee ',  JCC M inutes , 30 /5 /1950 ,
p. 476.
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At s e v e ra l  m ee tin g s  in June , how ever, offic ials  of the Johan n esb u rg  
City Council a s s u re d  r e p re s e n ta t iv e s  of A frican  r a te p a y e r s  in the 
W este rn  A re a s  that the su rv e y  had nothing to do with e i th e r  the Group 
A re a s  Act o r  the W este rn  A re a s  R em oval Scheme. It was "concerned
.1 1 2only with re l ie v in g  overcrow ding  and rem o v in g  s lum  conditions .
P r i o r  to the r e p o r t  on the su rv e y  being sub m itted  in A p ril  1951,
4
how ever, m ethods fo r  im p lem en ting  the rem ovals ,  and the financia l a sp e c ts .
had been co n s id e red  by the M in is te r  of Native A ffa ir s .  A ccord ing  to
D r .  E ise le n ,  S e c re ta ry  fo r  Native A ffa irs ,  the p ro p o sa ls  fo rm u la ted  by
V erw oerd , in which the Jo h an n esb u rg  City Council would "undertake  the
ro le  of active p a r tn e r  w hils t  the G overnm ent c o -o p e ra te s  by p rov id ing  the
13funds", had a lre a d y  re c e iv e d  cab ine t  approval.  On 3 O ctober 1951,
the Council ag re e d  in p r in c ip le  to accep t r e sp o n s ib i l i ty  fo r  the re m o v a ls ,
" su b jec t  to s a t i s fa c to ry  f inancia l a r ra n g e m e n ts  being m ade between the
14G overnm ent and the Council" . It w as, how ever, the D ep a r tm en t of Native
12. On 2 and 16 June, 1950, C ouncillo r I . E . B .  A ttwell, C ha irm an , 
N on-E uropean  A ffa irs  C om m ittee  and W. J . P .  C a r r ,  M anager, Non- 
E u ropean  A ffa irs  D e p t . ,  gave these  a s s u r a n c e s .  C a r r  d isa s so c ia te d  
the Dept, f ro m  a s ta te m e n t  in the Rand D aily  M ail, 1 3 /6 /1 9 5 0 ,  
which linked the su rv ey  to the contem plated  r e m o v a l  of 100, 000 
people f ro m  the W este rn  A re a s  to the O r la n d o /P im iv i l le  a r e a .  See 
'M em orandum  f ro m  A frican  A n ti-E x p ro p ria t io n  R a tep a y e rs  A s s o c ia t ­
ion and P r o p e r  H ousing M ovem ent',  JCC M inutes, 9 /12 /19
pp. 1061-70.
13. The M in is te r 's  p ro p o sa ls  w ere  that the re m o v a ls  w ere  to be u n d e r ­
taken  in each a r e a  in two s ta g e s : -  (a) by the Council rem o v in g  Non- 
E u ro p ean s  f ro m  a b road  buffer s t r ip  along the boundary  of each  
a r e a  w here  it  adjoined an occupied E uropean  a r e a ,  such s t r ip s  to be 
left as  open buffers  o r  to be developed im m e d ia te ly  as  in d u s tr ia l  
buffer  zones , and (b) th e r e a f te r  en su r in g  the fu r th e r  re m o v a l  from  
each "buffered  off" a r e a  e i th e r  by a continuation of the p ro c e s s  
und er  (a) o r  by the p u rc h a se  for approved p u rp o se s  of the s i te s  in 
that a r e a  by E uropean  individuals o r  i n t e r e s t s .  The G overnm ent 
would co m m it  i t s e l f  to the p rov is ion  of loans; a po r tio n  of the sum  
m ade availab le  each  y e a r  would be for the p u rc h a s in g  o r  e x p ro p r ia t ­
ing of buffer s tr ip  land. S e c re ta ry  for Native A ffa irs  to Jo h an n esb u rg  
City Council, 3 /4 /1 9 5 1 .  JCC M inutes, 2 4 /4 /1 9 5 1 ,  pp. 430-1.
14. ’R eport of G en e ra l  P u rp o s e s  C o m m ittee ',  JCC M inutes , Special 
M eeting, 11 /6 /1952 , p. 470.
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A ffa irs  which a s su m e d  the 'a c tiv e  r o l e 1, in it ia l ly  in conducting negotia tions
between the D ep a r tm en t of M ines and var ious  m ining  com pan ies  to s e c u re
adequate and 'su i ta b le '  land and, th e re a f te r ,  through i ts  r e p re s e n ta t iv e s
on the Ad Hoc C om m ittee  appointed by the Council in June 1952 at the
15in s tan ce  of the M in is te r  of Native A ffa irs ,
The e s ta b lish m e n t  of the W este rn  A re a s  Ad Hoc C om m ittee  was 
im p o rtan t  in two r e s p e c t s ,  both of which r e la te d  to the fo rm a lisa tio n  of 
c e n t r a l / lo c a l  re la t io n s  which was im plied  by such a jo in t c o m m itte e .
The com position  of the com m ittee  -with th re e  offic ia ls  f ro m  the Jo h a n n e s ­
b u rg  City Council and two r e p re s e n ta t iv e s  from  the D ep a r tm en t of Native
A ffa i r s -  e n su re d  tha t c e n t ra l ly  defined po lic ies  would be t r a n s la te d  into
16p ro g ra m m e s  like ly  to be accep tab le  to both. F o r  the people d i re c t ly  
affected, to whom any schem e was unaccep tab le , the fo rm atio n  and 
opera tio n s  of a jo int com m ittee  d ispe lled  any doubt as  to the re sp o n s ib i l i ty  
borne by the Council. In the face of growing opposition to the schem e .
15. A ccord ing  to the S e c re ta ry  fo r  Native A ffa irs  in A p r i l  1952, nthe 
tim e [h&dj a r r iv e d  when your Council should be in fo rm ed  con ­
f iden tia l ly  of the p r o g r e s s  m a d e . . " A ccord ing ly , a deputation m et 
the M in is te r  of N ative A ffa irs ,  in Cape Town on 7 M ay 1952. H is 
co m p reh en siv e  land p ro p o sa ls  co n cen tra ted  on f a rm s  adjoining 
O rlando 'lo ca tio n ';  M eadow lands- the e a s te rn  p o r tio n  of which was 
owned by Council-  and Diepkloof No. 9, The Council was in s tru c te d  
to fo rm  an Ad Hoc C om m ittee  to im p lem en t the land p ro p o sa ls .  Two 
r e p re s e n ta t iv e s  f ro m  the D ep a r tm en t would l ia s e  betw een the M in is te r  
and the C om m ittee  which would re c e iv e  " in c re a s in g  p o w e rs" .  Sec. 
fo r  Native A ffa irs  to Johan n esb u rg  City Council, 30 /4 /1952 , and 
r e p o r t  of m ee tin g  in JCC M inu tes , Special M eeting, 11 /6 /1952 ,
p p . 470-2; a lso ,  JCC M in u tes , 27 /1 /1953 , pp. 109-10.
16, The W es te rn  A re a s  Ad Hoc C om m ittee  co m p r ise d :  J . J .  P age , 
C h a irm an  G e n e ra l  P u rp o s e s  C om m ittee; G. B. G ordon, C ha irm an  
F inance C om m ittee ; L .V .  H urd, C ha irm an  N on-E uropean  A ffa irs  
C om m ittee , fo r the Jo h an n esb u rg  City Council; F . E .  M entz, M .P .  
and C. A. Heald r e p re s e n te d  the D ep artm en t of Native A ffa irs  and 
w ere  the l iason  o f f ic e rs .  It is  s ign ifican t tha t M en tz  was a lso  the 
C hairm an  of the in te rd e p a r tm e n ta l  'fac t- f ind ing ' co m m ittee  which had 
been appointed du ring  19 52 by the M in is te r  of Native A ffa irs  to subm it 
reco m m en d a tio n s  fo r the se lec tion  of 'N ative r e s id e n t ia l  a r e a s '  on
a re g io n a l  b a s is  fo r  the W itw a te rsran d  and V ereen ig ing  a r e a s .  See 
below, fo r  d isc u ss io n  of Mentz r e p o r t  and land po licy  p ro p o sed  fo r  
J  ohanne sb u r  g.
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in A p r i l  1952, the C ity  Council had c la im ed  tha t nth is  is  not the C ouncil 's
sch em e . * i t  is  being  d ea lt  with by the G overnm ent u n d e r  the Group A re a s  
17A ct" .  But when the Ad Hoc C om m ittee  r e p o r te d  in D e c e m b e r  1952,
how ever, com plic i ty  could no longer  be denied. The sch em e proposed.
d iffe red  f ro m  the 1944 p ro p o sa ls ,  which had been adopted by Council, in 
18only one r e s p e c t .  W hereas  i t  had then been contended tha t Council 
had suffic ien t p o w ers  to effect the ' r a c i a l  r e c o n s t ru c t io n '  of the W este rn  
A re a s ,  by 1952 conditions w ere  such that, in o r d e r  to im p lem en t the 
re m o v a ls ,  not only w ere  the p ro v is io n s  of the Group A re a s  Act to be 
invoked but, in addition, the Ad Hoc C om m ittee  reco m m en d ed  fu r th e r  
r e s t r i c t iv e  leg is la t io n .  The p u rp o se  of the l a t t e r  was "to enable Council 
to acq u ire  p ro p e r t ie s  f ro m  ow ners  who prove  u n re a so n a b le " ,  in t e rm s  
of ex is t in g  leg is la t io n .
In o rd e r  to effect the re m o v a ls  of A fricans  f ro m  the W es te rn  A re a s ,  
Sophiatown and M artinda le  w ere  to be d ec la red  a 'g roup a r e a '  fo r  white 
occupation and even tual ow nership  and N ew clare  was to be p ro c la im e d
17. A cting Town C lerk , Jo h an n esb u rg  City Council, to D r .  A .B .X u m a ,  
C h a irm an , A frican  A n ti-E x p ro p ria t io n  R a te p a y e rs  A ssoc ia tion  and 
P r o p e r  H ousing  M ovem ent, 1 /4 /1952 , 'S u p p lem en ta ry  R ep o rt  of 
W este rn  A re a s  Ad Hoc C om m ittee ,  JCC M inutes , 9 /12 /1952  p . 1062.
18. Although the 1944 p ro p o sa ls  had not g ran ted  f reeho ld  tit le  in M ead- 
owlands (99 y e a r  leaseho ld  was proposed) fo r those d isp o s s e s s e d
in the W es te rn  A re a s ,  f reeho ld  tit le  was to be availab le  at Z uurbekom , 
23 m ile s  away. The Ad Hoc C om m ittee  o ffered  no freeho ld  t i t le  
to p ro p e r ty .  F o r  d e ta i ls  of the schem e, see  i b i d . , pp. 1052-61.
The p ro p o sa ls  w ere  accep ted  by the City Council in J a n u a ry  1953, 
when the United P a r ty  group in Council a g re e d  to p ro c e e d  with the 
sc h e m e . 'R e p o r t  of W es te rn  A re a s  Ad Hoc C o m m it te e ’, JCC 
M in u tes , 2 7 /1 /1 9 5 3 , pp. 102-10.
19. 'S u p p lem en ta ry  r e p o r t  of the W este rn  A re a s  Ad Hoc C o m m ittee ',
JCC M inutes , 9 /12 /1 9 5 2 , p. 1054.
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20fo r  'c o lo u red ' occupation and l a te r  ow nership . The 'n e c e s s i ty '  for
additional leg is la t io n  was p e rc e iv e d  in the context of grow ing opposition
to the sch em e . In O ctober 1952, at the height of the D efiance Cam paign
21aga ins t  un just laws o rg an ised  by the A frican  N ational C o n g ress ,
D r .  A. B. Xum a, C h a irm an  of the A frican  A n ti-E x p ro p ria t io n  R a tep a y ers  
A ssoc ia tion  and P r o p e r  Housing C om m ittee , had! asked  in a m em o ran d u m  
subm itted  to the Ad Hoc C om m ittee ,
U nder what law, which d isc r im in a te s  ag a in s t  and 'a ffec ts  
only A frican  r a te p a y e r s  from  the r e s t  of the r a te p a y e r s  of 
Jo h a n n esb u rg  and com pels  A frican  r a te p a y e r s  to acqu iesce  
to co m p u lso ry  re m o v a l  without th e ir  consen t,  is  action taken?
We know of n o n e . . .  We have no in tentions to s u r r e n d e r  o u r 22 
p r o p e r t ie s  to su b se rv e  d isc r im in a t io n  and white domination
By the 1954 P a r l i a m e n ta r y  se ss io n ,  how ever, add itional leg is la t io n  
had been fo rm u la ted  within the D ep artm en t of Native A ffa irs  and the 
M in is te r ,  D r .  H. V erw oerd , in troduced  the N atives  R e se t t le m e n t Bill, 
the im p lica tions  of which will be d isc u sse d  below. H e re ,  i t  is  n e c e s s a r y  
to s itua te  the p ro p o sa ls  fo r  the W este rn  A re a s  in the w id er  context of 
e m erg in g  p a t te rn s  of r e s p o n s e s  by the s ta te  to the u rb a n  A frican  population.
2 0. The leg a l e ffec ts  of an a r e a  being p ro c la im e d  fo r  white occupation
w ere; (i) a y e a r  a f te r  publication of the p ro c la m a tio n ,  a l l  d isq u a ­
lified  p e r so n s  w ere  to vacate  the p ro p e r t ie s  u n le ss  g ran ted  a p e r m i t  
to r e m a in  in occupation; (ii) the ow ners of p r o p e r t i e s  could continue 
th e ir  ow nersh ip , o r  s e l l  to anyone in th e ir  own r a c ia l  group, as  the 
a r e a  would re m a in  co n tro lled  in r e s p e c t  of ow nersh ip . The leg a l 
e ffec ts  in the case  of a group a r e a  fo r  ow nership  by w hites w ere;
(i) the ow ners  could continue th e ir  ow nership  fo r  th e ir  life tim e 
but could not s e l l  o r  bequeath  the p ro p e r ty  to anyone not of the 
white r a c ia l  group; (ii) a f te r  a c e r ta in  date , no p e rso n  could acqu ire  
im m ovable  p ro p e r ty  in the p ro c la im e d  a r e a  u n le ss  of the white 
group excep t u n d e r  p e rm it .  Ibid.
21. The Cam paign s ta r te d  on 26 June, 1952 and continued un til  D ecem b er
Although m o st  su c c e ss fu l  in the E a s te rn  Cape, r a th e r  than the 
T ra n sv a a l ,  i t  a t t ra c te d  in te rn a tio n a l  pub lic ity  and support and led 
to trem en d o u s  growth in support fo r  the A frican  N ational C ongress  
F o r  a d e ta iled  account see ,  Benson, Struggle fo r  a B ir th r ig h t ,  
pp. 140-156. See a lso , n .2 3  below.
2 2 . M e m o r a n d u m ^ /10/1952, JCC M inutes, 9 /1 2 /1 9 5 2 ,  p. 1073.
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The M entz C om m ittee  and the F o rm u la tio n  of a M etropo litan  Land 
P o licy
The debate and s tru g g le  fo r  the W este rn  A re a s  was c e n t ra l  to
the evolving p a t te rn  of s ta te  r e sp o n s e s  to the u rb an  A frican  population.
The in c re a s in g  o rg an isa t io n  of r e s i s ta n c e  and m a s s  m ob ilisa tio n  f ro m
2 31949 was m e t  with in c re a s in g  r e p re s s io n  and v io lence . The r e la t io n ­
ship between " p ro p e r ly  planned tow nships" and the reg a in in g  of "full 
co n tro l  over  u rb an  n a t iv e s"  was s t r e s s e d  re p e a te d ly  by V erw oerd  and
o th e r  o ffic ia ls  of the Native A ffa irs  D ep artm en t d u r in g  th is  pe r io d  of 
24" u n re s t" .  It. w a s ,  th e re fo re ,  within th is  context tha t V erw oerd  had
appointed an in te rd e p a r tm e n ta l  " fac t-f ind ing"  co m m ittee  during  1952 to
investiga te  and r e p o r t  on the question  of se lec tion  of 'na tive  re s id e n t ia l
a r e a s '  on a re g io n a l  b a s is  fo r  the W itw a te rsran d  and V ereen ig ing  a r e a s .
M em b e rs  of th is  co m m ittee ,  und er  the C hairm ansh ip  of F .E .  Mentz M . P . ,
*
w ere  D r .  M oolman of the N ational R eso u rces  D evelopm ent Board; H eald , 
an u n d e r -S e c r e ta r y  of the Native A ffa irs  D ep artm en t and B a rk e r ,  an 
o ffic ial of the Land T enure  A dviso ry  Board, which had been e s ta b lish ed  
in t e r m s  of the Group A reas  Act of 1950. Mentz and Heald w ere ,  in 
addition, the two m e m b e rs  whom V erw o erd  had appointed to the W este rn  
A re a s  Ad Hoc C om m ittee  as l iason  o ff ic e rs .  The W es te rn  A reas  p ro p o sa ls  
would th e re fo re  be in teg ra te d  into any land policy  fo r  re g io n a l  p lanning on 
a r a c ia l  b as is ;  in e s se n c e  the t e r m s  of r e fe re n c e  of the com m ittee  m e m b e rs ,  
whofoVerwoerd d e s c r ib e d  as  "experts" in  the sp h e re s  of "native housing  in 
c i t ie s  and r a c i a l  p lanning" . ^
23. F ro m  1949, when a ’ P ro g ra m m e  of Action ' had been adopted at 
the annual con ference  of the A frican  N ational C o n g re s s ,  th e re  was 
f req u en t and tu rbu len t p ro te s t .  D uring  19 50 th e re  w ere  th re e  m a jo r  
d em o n s tra t io n s  and popu la r  m obilisa tion  re a c h e d  a peak in 1952. 
Although 'fo rm a l '  m em b ersh ip  is not a valid  m e a s u re  of i ts  p o l i t ica l  
s ign if icance , the A frican  N ational C on g ress  had 100, 000 paid  up 
m e m b e rs  in O ctober 1952. A few m onths p rev io u s ly ,  befo re  the 
s t a r t  of D efiance Cam paign, the num ber had stood at 7, 000. The 
cam paign  had been su c c e ss fu l  in te rm s  of m o b ilis in g  people on a 
la rg e  sca le ; fo r  in s tance , of the 10, 000 v o lu n tee rs  ca lled  fo r ,  m o re  
than 8, 500 had gone vo lun ta r i ly  to ja i l  desp ite  the in tim idating  effect 
of police action . See Benson, Struggle fo r  a B ir th r ig h t ,  p . 159.
24. See above, p . 164.
2 5. House of A ssem b ly  D eba tes ,  1954 (Debate on N a tiv es  R e se t t lem en t
Bill), co ls .  2887-9.
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It should be noted that, a cco rd in g  to a m em o ran d u m  subm itted  
to the M entz C om m ittee ,  the Johan n esb u rg  City*Council had co n s id e red  
the question  of s it ing  townships on a reg io n a l  b as is  p r io r  to 1948, and 
the W itw a te rs ran d  N on-E uropean  Regional P lann ing  and Housing 
C om m ittee  had been fo rm ed  in 1947. But nothing had m a te r ia l i s e d  and, 
in 1949, the T ra n s v a a l  M unicipal A ssocia tion  E xecutive  C om m ittee  m ade 
re p re s e n ta t io n s  fo r  the e s ta b lish m e n t  of a reg io n a l  p lanning body "to 
d e te rm in e  the m o s t  su itab le  lo ca l i ty  fo r  the e s tab lish m en t-o f  Native town­
sh ip s " .  F ina lly ,  e a r ly  in 1952, the Council had ca lled  a m ee ting  of
re p re s e n ta t iv e s  of Reef m u n ic ip a li t ie s  to co n s id e r  " so m e  g en e ra l  p r in c ip le s
***"\ 2 6 re g a rd in g  the s i t  ing  of Native tow nships on the R eef" .
On 29 S ep tem ber 1952, following a s e r i e s  of lo ca l  in sp ec tio n s ,  the
M entz C om m ittee  m e t  in Johan n esb u rg  to reco m m en d  som e 'g e n e ra l
27p r in c ip le s '  fo r the Jo h an n esb u rg  a r e a .  F ig u re  5 .1 in d ica tes  the a r e a s ,
2 6. The W itw a te rs ran d  N on-E uropean  Regional P lan n in g  and Housing 
C om m ittee  held a n u m b er  of m ee tin g s ,  und er  the C hairm ansh ip  
of C ouncillo r  A . E . P .  Robinson, at which a m a s t e r  plan p re p a re d  
by Col. Bowling - a City P la n n e r  of Jo h an n esb u rg  - was co n s id e red .
In F e b r u a ry  1948, a m inute had been sen t to the Town C le rk s  of the 
v a r io u s  Reef m u n ic ip a l i t ie s ,  to the Native A ffa irs  D ep a r tm en t and 
P ro v in c ia l  A d m in is tra t io n s ,  enclosing  r e p o r t s  in connection with 
the e s ta b l ish m e n t  of jo in tly  sponsored  "N ative towns to s e rv e  the 
whole of the Reef" .What was p roposed  was the c re a t io n  of a "sing le  
widely r e p re s e n ta t iv e  body endowed with a ll  the o v e r r id in g  s ta tu to ry  
pow ers  n e c e s s a r y  to b r in g  sa te ll i te  Native tow nships into im m ed ia te  
e x i s t e n c e . . " .  M em orandum , 24 /9 /1952 , s igned  by J .H .  Nolte fo r  
Town C le rk  and W. J .  P .  C a r r ,  S uper in tenden t of N on-E uropean  
A ffa irs ,  Jo h an n esb u rg  City Council, c ited  by N atio n a lis t  M .P .  
van d e r  Walt (P re to r ia -W e s t)  in House of A sse m b ly  D eba tes, 1954, 
c o ls .  2733-4. ,
27. The M entz C om m ittee  m et re p re s e n ta t iv e s  f ro m  the following bodies: 
M unicipality  of Johannesburg ; Anglo A m erican  C orpora tion  of S, A.
L t d . ; New C onsolidated  G oldfields, L t d . ; G e n e ra l  Mining and F inance  
C orp o ra tio n , L td . ;  Rand M ines Ltd. (C en tra l  M ining Group)- Union 
C orpo ra tion , ’L td . ;  Jo h an n esb u rg  C onsolidated Investm en t Co. L td . ;  
Jo h an n esb u rg  C ham ber  of C om m erce ; Die Jo h an n esb u rg se  A frik aan se  
Sakekam er; T ra n sv a a l  C ham ber of In d u s tr ie s ;  South City D evelopm ent 
A ssocia tion ; P e r i - U r b a n  A re a s  H ealth  Board; W es te rn  A re a s  L o ca l 
A re a  C om m ittee; N o r th -E a s te rn  L o ca l A rea  C om m ittee; Fontaineblou 
H ealth  and Vigilance C om m ittees ; L inden P r o p e r ty  Owners; N ancefield  
V igilance C om m ittee ; Catholic M ission; A lb er ty n sv il le  Squatters ;
2 05
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both within the c i ty  and beyond the m unic ipa l boundary  in the p e r i -u rb a n  
a r e a s ,  which co n cern ed  the Mentz C om m ittee , A ccord ing  to V erw oerd , 
a lack of long t e r m  planning had re su l te d  in the " d is o rd e r ly  developm ent"  
evidenced by " s lu m  a r e a s  such as  Sophiatown, M artin d a le  and N ew clare  
in  the h e a r t  of the city; m ixed re s id e n t ia l  a r e a s  such  as Pagev iew  and 
sec tio n s  of N ancefield; sq u a tte r  cam ps in a c i r c le  around the  c ity  at 
K ensington B, W itpoortjie  and A lber tynsv il le ,  ' s q u a t t e r s '  in the back y ard s  
of the E u ropean  r e s id e n t ia l  a r e a s  and 'loca tions  in the sky' on the top s to re y s
t- 28of f la ts  . The findings and reco m m en d a tio n s  of the M entz C om m ittee  a re  
s u m m a r is e d  below and should be re a d  in conjunction with F ig u re  5 .1  and
2 Q
F ig u re  5 .2 .
(i) N orth  and N o r th -E a s t :
P ro p o s a ls  by A. J ,  Cutten - a Johannesbu rg  City C ouncillor  - and
the P e r i - U r b a n  A re a s  H ealth  Board, that f a rm s  in the n o r th e rn  a r e a s  be
alloca ted  as a r e s id e n t ia l  a r e a  w ere  r e je c te d  because  th is  "would c re a te
30ano ther  'b lack  spo t' in the E uropean  a r e a " .  A lexandra  township, with
P r o te a  C oloured  Township; N ationa lis t  P a r ty  C ouncillo rs  on the 
Jo h an n esb u rg  City Council; owner of the f a rm  K lip r iv ie r so o g  and 
M r.  A. J .  Cutten a town p lan n e r  on h is  own behalf. See Mentz 
R epprt  P a r t  IV, p a r a .  a . (T ran s la ted  f ro m  the o r ig in a l  by T r a n s la t ­
ions Dept. C ity H all, Johannesburg , N ovem ber 1953). Jo h an n esb u rg  
M unicipal R efe rence  L ib ra ry .
28. S tatem ent by D r .  V erw oerd , M in is te r  of N ative A ffa irs ,  " O rd e r ly  
D evelopm ent" , D ep a r tm en t of Native A ffa irs ,  D ecem b er  1953, p. 1. 
Jo h an n esb u rg  M unicipal R eference  L ib ra ry ,  The re fe re n c e  to 
s q u a t te r s  in b ack y a rd s  and " locations  in the sky" found e x p re ss io n  
in the am endm ents  to the N atives (Urban A re a s )  Act, No. 16 of 1955, 
in t e r m s  of which, ow ners  of buildings such as f la ts  w ere p roh ib ited  
f ro m  having m o re  than five A fricans  re s id in g  on th e i r  p r e m is e s  
without the consen t of the M in is te r .  Regulations re g a rd in g  dom estic  
s e rv a n ts  w ere  a lso  tightened up. In 'white a r e a s '  these  w o rk e rs  
could r e s id e  only on th e ir  e m p lo y e r 's  p r e m is e s .
29. F ig u re s  5 .1  and 5.2 a re  draw n from  ske tches  contained in the Mentz 
R eport and rep ro d u ced  in s ta tem en t  by M in is te r  of Native A ffa irs ,  
"O rd e r ly  D evelopm ent" , pp. 5 - 6 .
30. The C om m ittee  felt that the n o r th e rn  su b u rb s ,  with an A frican  p opu la t­
ion of 21, 000, did not w a r ra n t  a sepai^te r e s id e n t ia l  a r e a  as th ese  w ere 
m o stly  dom estic  w o rk e rs  accom m odated  on th e i r  e m p lo y e rs '  p r e m is e s .  
M entz R e p o r t ,  p a r a .  5. A . J .  Cutten was a town planning consu ltan t and 
outspoken c r i t ic  of N atio n a lis t  p a r ty  policy . See Cutten, A . J . , 'N ative 
H ousing ',  S. A. A rc h i te c tu ra l  R ecord , May 1952 pp. 114-125, p a r t i ­
c u la r ly  h is  plan for " ra t io n a l  w o rk er-d is tr ib u t io n  fo r  Jo h an n esb u rg " ,
p . 117.
Figure 5.2 Mentz Committee Regional Planning Proposals ( Mentz Report Part IV )
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a population of 80, 000 A frican s  at 1952, in the n o r th - e a s t  p e r i -u rb a n  
a re a ,  was re g a rd e d  as  the re s id e n t ia l  a re a  fo r  those A frican s  w orking in 
the n o r th e rn  a r e a s .  The C om m ittee  reco m m en d ed  that those  working 
in o ther  p a r t s  of Jo h an n esb u rg  and e lsew h ere  should be moved to 
'lo ca tio n s ' s e rv in g  those a r e a s .  If th is  w ere  done, and influx c o n tro ls  
ex e r ted ,  the ex is t in g  s ize  of A lexandra  would be "su ff ic ien t to s e rv e  the 
n o r th e rn  and n o r th - e a s te r n  suburbs  fo r  m any y e a r s " .  Squatters  in the 
p e r i -u r b a n  a r e a s  such as K ensington 'B ' w ere to be rem o v ed  and s teps  
taken "as  soon as  p o ss ib le  to s e c u re  th is  a re a  fo r E u ro p ean  ow nersh ip  
and occupation"?'*'
(ii) City A rea :
Africans, f ro m  the W este rn  a r e a s  w ere to be m oved to M eadowlands
and Diepkloof which was land adjoining ex is ting  township developm ent by
the Council in a r e a s  so u th -w es t  of the c ity . P agev iew  was to be included
und er  the schem e and, a f te r  a l l  inhabitan ts  f ro m  th ese  a r e a s  had been
m oved, W este rn  Native Township -h o u s in g  20, 000 p eo p le -  was a lso  to
be rem oved  although " fa ir ly 'w e ll  iso la te d " .  E a s te r n  Native Township
how ever, was "w ell iso la ted "  as  it  was s itua ted  betw een "dam s and m in ing
w o rk s" .  As the in d u s t r ie s  in the v ic in ity  w ere  's e rv e d  by the in h a b i ta n ts ’ ,
i t  was reco m m en d ed  that th is  township with a population  of 4 ,200  should 
32re m a in .
(iii) South-West A re a s :
The N ational P a r ty  Group in the Jo h an n esb u rg  City Council
subm itted  a g e n e ra l  p lanning schem e to the C om m ittee .  This envisaged
the e s ta b l ish m e n t  of a ’ group a r e a 1 fo r A fricans  on land to the so u th -w es t 
33of the c ity . H e re ,  on 5, 630 a c r e s ,  the C ity Council had es ta b lish ed
31. M entz R eport,  p a ra .  5.
32. I b id . , p a r a .  13.
33. It is  p o ss ib le  tha t the M em orandum  of 2 4 /9 /1 9 5 2 ,  s igned by Nolte 
and C a r r ,  (see above, n . 26) constitu ted  p a r t  of th is  su b m iss io n .  
D r .  V erw oerd  r e f e r s  to the M em orandum  d u r in g  the debate on the 
N atives R e se t t le m e n t B il l .  House of A ssem b ly  D eba tes ,  1954, 
co ls .  2887-9.
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' lo ca tio n s ' at O rlando (E as t and W est), P im v i l le ,  M oroka, Jabavu, Dube 
34and Mofolo. In addition, the Council owned a f u r th e r  4, 001 a c r e s
35which could be m ade availab le  im m ed ia te ly  fo r  housing . These
p ro p o sa ls ,  which w ere  e n d o rse d  by the r e p o r t  of the c o m m ittee ,  a s su m e d
the P o tc h e fs t ro o m /J o h a n n e s b u rg  ra ilw ay  as the so u th e rn  'boundary ' to the
p roposed  group a r e a .  The situa tion  of P im v ille  in re la t io n  to the l a t t e r  was
th e re fo re  c o n s id e red  " e n t i re ly  w rong" and it  was reco m m en d ed  tha t  th is
3 6location  should be. m oved to the a r e a  no r th  of the ra i lw ay .  To the south of
P im v il le ,  acco rd in g  to the co m m ittee ,  conditions w ere  ^critical* ' how ever:
" P e r s o n s  of a l l  r a c e s  live tog e th e r  in these  a r e a s  and im p ro v em en t / w a s ]
m o st  n e c e s s a r y " .  A frican s  in the v ic in ity  of the white 'tow nsh ip ',N ancefie ld ,
w ere  to be m oved n o rth  of the ra ilw ay  and in d u s t r ie s  w ere  to be e s ta b lish e d
37to fo rm  "the n e c e s s a r y  buffer s t r ip  between the two r a c ia l  g ro u p s” . In
te rm s  of the conditions laid down fo r  ' r a c i a l  p lanning ' of c i t ie s ,  i t  would be
unaccep tab le  to the D ep a r tm en t of Native A ffa irs  to have the na tiona l
38J o h a n n e sb u rg /P o tc h e fs t ro o m  ro ad  running  through the tow nships. It was
consequen tly  reco m m en d ed  tha t th is  na tional ro ad  should be d iv e r te d  to
p a s s  south of the ra i lw ay .  The ex is t in g  road  could s e rv e  as  an a c c e s s
39ro a d  from  within the townships to the city .
With r e g a rd  to the n e c e s s a r y  h in te r lan d  fo r fu tu re  expansion , the 
C om m ittee  c o n s id e red  tha t s e v e ra l  f a rm s  -inc lud ing  M eadow lands- s itu a ted  
no r th  of the ra i lw ay  and ad jacen t to the ex is ting  ' lo c a tio n s ' w ere  "em inen tly
34. See F ig u re  5. 3
35. This  excluded the p o r tions  of the fa rm s  M eadowlands and Diekploof
No. 9, which w ere  r e q u ire d  for the reh o u s in g  of people f ro m  the 
W este rn  A re a s ,
36. M entz R eport,  p a r a .  18. N egotiations between the City Council the 
the D ep a r tm en t  of N ative A ffa irs  about the exc lus ion  of P im v il le  
continued un ti l  1961, when it  was finally  a g reed  tha t the so -c a l le d  
'M entz L ine ' would be deviated  to include P im v il le  within the South- 
W este rn  Tow nships, o r  Soweto as these  cam e to be ca lled .
37. Mentz R eport,  p a r a s .  10 and 17.
38. See above, p. 171.
39. Mentz R eport,  p a r a .  10,
su itab le " .  Not only w ere  th e re  s m a l l  white populations se tt led  th e re ,
but the m ining  co n c e rn s  which owned the land had no objection to th e ir
being se t  as ide  as  h in te r lan d s  prov ided  that th e ir  in t e r e s t s  w ere  
40p ro te c te d .  F u r th e r  to the w est, the fa rm  Zuurbekom  No. 9, tw o - th ird s  
of which lay  n o r th  of the ’l ine ' was des igna ted  as the 'long  t e r m  h in t e r ­
land '.  It was c o n s id e red  th a t  th is  a r e a  m ight n e v e r  be re q u ire d ,  how ever,
in view of the g o v e rn m en t 's  policy  that " in d u s tr ie s  should be moved n e a r e r
41-N ative t e r r i t o r i e s " .  N e v e r th e le s s ,  f u r th e r  s m a l l  hold ing  sc h em es  o r  
e s ta te  developm ents  on th is  f a rm  w ere  to be p re v e n te d .
The M entz C om m ittee  was "convinced that the n a tu ra l  Native
re s id e n t ia l  a r e a "  ^ "s ic j  fo r  Jo h an n esb u rg  was to the w est,  no r th  of the
P o tc h e fs t ro o m  ra i lw ay  line . T h e ir  p ro p o sa ls ,  i l lu s t r a te d  in F ig u re  5 .2 . ,
r e f le c te d  the 'p r in c ip le s '  enunciated  by the M in is te r  of Native A ffa irs  and
42r e p re s e n te d ,  in h is  w ords , "the path  to o rd e r ly  developm ent ".
40. The f a rm s  concerned  w ere: V ogels tru isfon te in , Doornkop and the 
po rtion  of K lip r iv ie rso o g  s itua ted  no r th  of the line .  E xcep t fo r  the 
la t t e r  th ese  f a rm s  w ere  own.ed by m ining c o n c e rn s .  Ib id . ,  p a r a .  14. 
See above, p . 204,n. 27, fo r  m ining  in te r e s t s  r e p re s e n te d  at the 
Mentz C om m ittee  m ee tin g  in Johan n esb u rg .
41. M entz R eport,  p a r a .  15. It should be noted tha t the concept of 
in d u s t r ia l  d e c e n tra l isa t io n ,  linked as  it  was to the question  of influx 
co n tro l  in u rb a n  a r e a s ,  was a c e n tra l  com ponent of the o v e ra l l  
ap a r th e id  conceptua l f ram ew o rk .  See for exam ple , R ep o rt  of the 
C om m ission  fo r  the Socio-Econom ic D evelopm ent of the Bantu A re a s  
within the Union of South A frica  (Tom linson R eport) ,  UG 61-1955,
But, p ro g ra m m e s  fo r  im p lem en ting  in d u s t r ia l  d e c e n tra l isa t io n  
policy  w e re  only p rom oted  by the governm ent f ro m  the e a r ly  1960's; 
and then to 'grow th p o le s ' in 'b o rd e r  a r e a s '  in the f i r s t  in s tan ce , 
r a th e r  than the r u r a l  a r e a s  designa ted  as  'h o m elan d s ' th e m se lv e s .
See above, p. 35, n .4 3  ,
42. The 'loca tion ' s ite  p roposed  fo r Jo h an n esb u rg  by the M entz C om m ittee  
with ava ilab le  land and im m ed ia te  h in te r lan d  w as suffic ien t fo r  over  
ha lf  a m illion  people and th e re fo re ,  'c o m p re h e n s iv e  enough to house 
the whole of the w orking population '; f u r th e rm o re ,  it  adjoined 
'lo ca tio n s ' of ne ighbouring  towns on the W itw a te rs ran d  so tha t the 
n u m b er  would 'd e c re a s e  r a th e r  than in c r e a s e ' .  Roodepoort 'loca tion ' 
was included and those  of o th e r  loca l  au th o r i t ie s  such as  M a ra isb u rg ,  
K ru g e rs d o rp ,  Randfontein e t c . ,  would fo rm  one com plex with 
Jo h a n n e sb u rg 's  a r e a  in the fu tu re .  Mentz R eport,  p a r a .  11, See 
s ta te m e n t  by D r .  V erw oerd , M in is te r  of Native A ffa irs ,  " O rd e r ly  
D evelopm ent" , D ep a r tm en t of Native A ffa irs ,  D e c e m b e r  1953. See 
a lso , House of A ssem b ly  D eba tes , 1954, c o ls ,  2528-30 and
2 887-9, fo r  V e rw o e rd 's  en d o rsem en t of the M entz R eport .
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The r e p o r t  of the M entz C om m ittee  was m ade availab le  to the 
Jo h an n esb u rg  C ity  Council in N ovem ber, 1953. The p ro p o sed  'land 
po licy ' im plied  a re g io n a l  r e d is t r ib u t io n  of r e s id e n t ia l  a r e a s  fo r  the 
'lab o u r  r e q u i re m e n ts '  of the W itw a te rs ran d  and was th e re fo re  fa r  
w ider  in scope than the W este rn  A re a s  schem e, in t e r m s  of the sp a t ia l  
(and so c ia l)  r e o rg a n is a t io n  env isaged . D uring  the p e r io d  of opera tion  
of the M entz C o m m ittee ,  how ever, re la t io n s  betw een the D ep a r tm en t  of 
N ative A ffa irs  and the United P a r ty  group in the Jo h an n esb u rg  City 
Council, p a r t ic u la r ly  with r e g a rd  to the W este rn  A re a s  sch em e, had by a ll 
accounts  d e te r io ra te d .
The r e p o r t  of the W este rn  A re a s  Ad Hoc C om m ittee  had fina lly
been approved by the Jo h an n esb u rg  C ity  Council in J a n u a ry  1953; the only
objection to the schem e was the question  of freeho ld  r ig h ts  fo r  those  who
43w ere  to be d is p o s s e s s e d  of th e i r  p ro p e r ty  in the W es te rn  A re a s .
A ccording, to V erw oerd , how ever,  the City Council had " re n e g e d ” following
the "ag ita tion" cau sed  by m ee tin g s  between United P a r ty  m e m b e rs  of P a r l i -
44m ent and the City  Council, and the D ep a r tm en t of N ative A ffa irs  had 
th e re fo re  p ro ceed ed  with the schem e through an A dviso ry  C om m ittee  which
43. But, as  V erw o erd  c o r r e c t ly  pointed out, the po licy  of the Jo h an n esb u rg  
C ity Council in 19 39, on the question  of g ran ting  p ro p e r ty  r ig h ts  to 
A frican s  rem oved  from  the W estern  A re a s ,  and that adopted in 1944 
(see aoove, n s .  5 and 6) did not d iffer  e s s e n t ia l ly  f ro m  the po licy  of 
the Native A ffa irs  D ep ar tm en t,  F o r  in s tan ce , M eadowlands had
been c o n s id e red  as  a s ite  fo r  rehousing , but u n d e r  a sy s te m  of 99 
y e a r  leaseh o ld  and not f reeho ld .  F u ll  p ro p e r ty  r ig h ts  w ere  to be 
g ran ted  a t Z uurbekom , how ever, but th is  was 18 to 2 3 m ile s  away 
f ro m  Jo h an n esb u rg  (See F ig u re  5 .1 . ) .  A ccord ing  to V erw oerd , the 
C ity Council ". . ju s t  as  in O r la n d o . . .  wanted to c o n tro l  th e ir  locations  
in a m a n n e r  in which they cannot be co n tro lled  when N atives  have 
full p ro p e r ty  r ig h ts " .  House of A ssem b ly  D eba tes , 1954, c o ls .  2531-2.
44. The N a tio n a lis ts  had been re tu rn e d  to pow er with an in c re a se d  m a jo r i ty  
d u ring  the e lec tions  in 1953. The M entz R eport was r e je c te d  by the 
T u ck er  R eport on the u rb an  policy  approach  of the United P a r ty ,  r e ­
lea sed  by S trau ss  - le a d e r  of the United P a r ty -  when the P a r ty ' s  
support  fo r  the W este rn  A re a s  Scheme was w ithdraw n. See Rand 
D aily  M a il , 13 /3 /1954; Sunday T im es , 14 /3 /1954; and S tar, 16 /3 /1954 , 
fo r  r e p o r t s .  See V e rw o e rd 's  d iscu ss io n  in House of A ssem b ly 
D eba tes ,  1954, co l .  2527.
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45had been appointed with effect f ro m  1 August 1953. The o r ig in a l  Ad Hoc 
C om m ittee  had reco m m en d ed  the e s ta b lish m e n t of a s e p a ra te  board  to 
im p lem en t the re m o v a ls  and, du r in g  M arch  1954, with the a lm o s t  s im u l t ­
aneous publica tion  of the Mentz re p o r t ,  the N atives R e se t t le m e n t  B ill  was 
in troduced  to P a r l i a m e n t  by the M in is te r  of Native A ffa irs ,  the ob ject of 
which, as  s e t  out in the p re a m b le ,  was,
To prov ide  fo r  the re m o v a l  of N atives f ro m  any a r e a  in the 
m a g is te r ia l  d i s t r i c t  of Jo h an n esb u rg  o r  any adjoining m a g is t ­
e r i a l  d i s t r i c t  and th e i r  s e tt le m e n t e lse w h e re ,  and for that 
pu rp o se  to e s ta b lish  a B o a r d . . .  ^6
In o rd e r  to im p lem en t the W este rn  A re a s  Scheme and to r e s e t t l e  'p ro p e r ly '
a l l  the " s q u a t te r s ,  tenan ts  o r  i l le g a l  occupan ts" , on the re g io n a l  b as is
ind ica ted  in the M entz r e p o r t ,  the N atives R e se t t le m e n t  B oard , e s ta b lish ed
in t e r m s  of the N atives  R e se t t le m e n t Act No. 19 of 1954, cam e into effect 
47on 1 August 1954.
The p re c e d in g  pages  have d e sc r ib e d  how the 'p r in c ip le s 1 and guide­
lines  for r a c i a l  p lanning, fo rm u la ted  within the D e p a r tm e n t  of N atives  
A ffa irs ,  w ere  t ra n s la te d  into a definite land po licy  fo r  the m e tro p o li tan  
a r e a  of Jo h an n esb u rg  by e a r ly  1954, and how the r e c o n s t ru c t io n  of the
45. The A dv iso ry  C om m ittee  functioned un ti l  31 Ju ly  1954, when i t  was 
re p la c e d  by the N atives  R e se t t lem en t B oard . The com position  of 
the C om m ittee  re f le c te d  the " in c re a s in g  p o w e rs"  which V erw oerd  
had p ro m is e d  the o r ig in a l  Ad Hoc C om m ittee , and which would be 
in c re a se d  s t i l l  f u r th e r  with the B oard . It c o m p r ise d ;  C ha irm an , W. H. L . 
H eckrood t,  "an e x p e r t  on t r a n s p o r t  and an e x p e r ien ced  b u s in e s sm a n "  
F . E .  M entz M . P . ,  a m e m b e r  of the Native A ffa irs  C om m ission , 
V e rw o e rd 's  " re p re s e n ta t iv e "  and C h a irm an  of the M entz C om m ittee ; 
R e p re se n ta t iv e s  f ro m  the N ational Housing and P lann ing  C o m m iss io n  
and P ro v in c ia l  A dm in is tra tion ; Superin tendent of the N on-E uropean  
A ffa irs  D e p a r tm e n t of the Jo hannesburg  C ity  Council; and four 
m e m b e rs  of the C ity  Council - C h a irm an  of F inance  C om m ittee , 
C h a irm an  of N ative A ffa irs  C om m ittee , C h a irm an  of the G e n e ra l  
P u rp o s e s  C om m ittee  and "a m e m b e r  of the opposition" . V erw oerd
in House of A ssem b ly  D eb a tes, 1954, co l. 2534.
46. F o r  the debate  on the Bill, which cam e into fo rce  as  the N atives
R e se t t le m e n t  Act, No. 19 of 1954 on 1 August 1954, see  House of
A ssem b ly  D e b a te s , 1954, co l. 2515 et seq .
47. House of A ssem b ly  D eba tes ,  1954, co l.  2530.
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W este rn  A re a s  on a r a c ia l  b a s is ,  f i r s t  mooted within the Jo h an n esb u rg
City Council i tse lf ,  becam e a c e n tr a l  com ponent of the po licy  fo r  the
r a c ia l  zoning of land on a re g io n a l  b a s is .  The ques tions  which a r i s e  with
re g a rd  to the fo rm atio n  of the 1 R e se t t lem en t B oard ' - a c e n tr a l  governm ent
body - fo r  im p lem en tin g  co m p u lso ry  rem o v a ls  and r e s e t t l e m e n t  'e ls e w h e re ' ,
and the subsequen t t ra n s fo rm a tio n  of the ' t r a d i t io n a l1 re la t io n sh ip  betw een
c e n t r a l  and lo ca l  au th o r i t ie s  in m a t te r s  of u rb an  a d m in is tra t io n ,  which
the in c re a s in g  c e n tra l is a t io n  im plied , w ill be a d d re s s e d  below and in the'
' 48fina l c h a p te r .  Now, how ever, it is  n e c e s s a r y  to exam ine the p r o c e s s e s  
involved in the im p lem en ta tion  of the township p ro g ra m m e s  and to explain  
how the South-West Tow nships of Jo h an n esb u rg  w ere  given 'c o n c re te ' 
p h y s ica l  fo rm .
5. 2 Im plem enta tion  of the South-West Tow nships P ro g ra m m e
The p re c e d in g  sec tion  d e sc r ib e d  how the 'land  p o licy ',  which 
r e s t r i c t e d  the developm ent of townships and the p ro v is io n  of houses  fo r 
A frican  w o rk e rs  to a r e a s  so u th -w es t  of Jo h annesburg , was fo rm u la ted  
on the b a s is  of s e v e ra l  ap a r th e id  planning 'p r in c ip le s '  and leg i t im ised  by 
1954. This sec tion  focuses  on the fo rm ula tion  of the tow nships p ro g ra m m e  
on the b a s is  of the 's i te  and s e rv ic e s '  approach  im posed  by the D ep a r tm en t 
of Native A ffa irs  and the im plem enta tion  of the d e p a r tm e n ta l  co n s tru c tio n  
p ro g ra m m e s .  The sec tion  th e re fo re  exam ines  how the two leg is la t iv e  
com ponents of the po licy  f ram ew o rk  fo r  s ta te  in te rv en tio n  in the supply of 
housing, nam ely , the Native S e rv ices  Bevy Act of 19 52 and the Native 
Building W o rk e rs  Act of 1951, w ere  im plem ented  in Jo h an n esb u rg .
48. The re la t io n sh ip  between loca l  au th o r it ie s  and c e n t r a l  governm ent
d e p a r tm e n ts  was ca lled  into question  b ecau se , in t e r m s  of Section 10 
of the N atives  R e se t t le m e n t  Act, No. 19 of 19 54, the R e se t t lem en t 
Board could be designa ted  as an 'u rban  lo ca l  au th o rity ' fo r the 
application , within c e r ta in  specified  a r e a s ,  of c e r ta in  p ro v is io n s  
of the N atives  (Urban A re a s )  C onsolidated Act, No. 25 of 1945.
F o r  the leg a l  a sp e c ts  of the R ese tt lem en t Act, as com pared  with 
the U rban  A re a s  leg is la t ion  as  consolidated  in 1945, d isc u s se d  in 
d e ta i l  by D r .  D. L . Smit M. P .  (E as t London City), see House of 
A ssem b ly  D ebates , 1954, co ls .  2603 et seq .
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It was suggested  in ch a p te r  four that the evolution of a co h e ren t  
po licy  f ra m e w o rk  fo r  in te rven tion  in the p roduction  of housing  had 
been m atched  by the developm ent of the techn ica l  m e a n s  fo r  i ts  im p le ­
m en ta tion  through the r e s e a r c h  ap p a ra tu s  of the s ta te ,  nam ely , the 
N ational Building R e s e a rc h  Institu te  of the Council for Scientific and 
In d u s tr ia l  R e s e a rc h .  Following the p a s sa g e  of the N ative Building W o rk e rs  
Act in 1951, m uch of the r e s e a r c h  work, o rg an ised  and coo rd ina ted  by 
the N ational Building R e se a rc h  Insti tu te ,  was based  on K ^ a  Them a, a 
'tow nship ' of the Springs m unic ipa lity  on the W itw a te rs ra n d .  Kwa Them a 
r e p re s e n te d  the f i r s t  a t tem p t to c o n s tru c t  a township with the em ploym ent
of A frican s  on a l l  sk illed  w ork in t e r m s  of the N ative Building W o rk ers
49 50A ct. In it ia ted  by A . J .  A rch iba ld , the Town E n g in e e r  of Springs, to ­
w ard s  the end of 1951, the schem e had involved c lo se  co llab o ra tio n  with 
the N ational Building R e se a rc h  In sti tu te ,  the N ational Housing and P lann ing
C o m m iss io n , the D e p a r tm e n t of Native A ffa irs  and the Union H ealth  D e p a r t - 
51m en t.  It was th is  co llab o ra tio n  which had r e s u l te d  in the co m p reh en s iv e  
and in fluen tia l  r e s e a r c h  r e p o r t  on the 'C osts  of U rban Bantu Housing'
49. See above, p . 183, fo r  background and d e sc r ip t io n  of Kwa Them a.
50. A . J .  A rch iba ld  had been a p ro ta g o n is t  in the so c ia l  deba tes  p re c e d in g  
the p a ssa g e  of the Native Building W o rk e rs  Act in 1951. F ro m  Ju ly  
1945, on h is  r e tu rn  to S. A frica ,  he w orked c lo se ly  with the S. A. 
In sti tu te  of Race R ela tions  and the R o ta ry  Club, "p r iv a te ly  and as  
Town E n g in ee r  of S prings" , in cam paig in ing  to end the monopoly
of white building a r t i s a n s  in sk illed  build ing w ork , See fo r  exam ple  
co rre sp o n d e n c e  betw een A rch iba ld  and R heina llt  Jo n e s ,  D ire c to r  of 
the SAIRR, 1945, W illiam  Cullen L ib ra ry ,  U n iv e rs i ty  of the W itw a te r ­
s ra n d ,  SA IRR 'B 'Boxes, A rch ibald  p r e p a re d  a m em o ra n d u m  fo r  
c i rc u la t io n  to a l l  lo ca l  a u th o r it ie s  in 1946; A rch iba ld , A . J , ,  'N ative 
H ousing, the only r e a l  solution: C onstruc tion  by Native L ab o u r '
South A frican  Institu te  of Race R ela tions  M em orandum  R .R .  11/46 , 
8 /1 /1 9 4 6 .
51. See above, p. 184, gee a lso , Mitchell, 'Kwa T h em a ';  and Jenn ings ,
'The Role of N ative  H ousing R e s e a rc h '.
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52published in 1954. Thus s m a l le r  loca l  au th o r it ie s  on the W itw a te rs ran d
had exploited  the p ro v is io n s  of the Building W o rk e rs  Act, and the tech n ica l
'e x p e r t i s e '  of the N ational Building R e se a rc h  In s ti tu te ,  to red u ce  the co s ts
53of th e ir  r e sp e c t iv e  housing  back logs . But what of the Jo h an n esb u rg  City 
Council and i t s  im m en se  building p ro g ra m m e ?
By D e c e m b e r  1952, the Johan n esb u rg  City Council had re so lv e d  to
c rea te  the position  of D ir e c to r  of H ousing and/ in J a n u a ry  1953', A rch ibald  
' 54
was appointed. By F e b ru a ry  1954, the Jo h an n esb u rg  C ity  Council had
finally  been des igna ted  an em p lo y er  u n d e r  the Native Building W o rk e rs
Act, and a s e p a ra te  H ousing D ivision  had been e s ta b lish e d  to im p lem en t
the township co n s tru c t io n  p ro g ra m m e s ,  a 'd i r e c t  lab o u r  o rg an isa t io n '
55und er  the D ir e c to r  of H ousing. It had th e re fo re  taken  a fu ll decade fo r
d e p a r tm e n ta l  co n s tru c t io n  u t i l is in g  sk illed  A frican  lab o u r  at d if fe re n t ia l
wage r a t e s  within the tow nships, a schem e f i r s t  m ooted  in 1944 within
56the Jo h an n esb u rg  City Council i tse l f ,  to becom e o p e ra t io n a l .
52. N ationa l Building R e s e a rc h  In stitu te ,  R e s e a rc h  Studies on the 
C osts  of U rban Bantu Housing, CSIR, S e r ie s  DR 10, P r e t o r i a , '
1954. The r e p o r t ,  which was p re se n te d  to the S e c re ta ry  of the 
N ational H ousing and P lann ing  C om m ission  in D e c e m b e r  1954, 
contained de ta iled  sp e c ia l is t  s tud ies  u n d er tak en  by the NBRI,
A d i re c t  r e s u l t  of the r e p o r t  had been a D e p a r tm e n t  of Native 
A ffa irs  c i r c u la r  to a ll  lo ca l  a u th o r it ie s ,  which im p o sed  a m ax im u m  
co s t  l im it  of £250 on h o u se s .  JCC M inutes , 6 /1 2 /1 9 5 5 ,  p . 1059.
53. F o r  Witbank, see  H ec to r  and Calderw ood, 'New Native Township 
fo r  Witbank M unicipality ';  see  a lso ,  Jenn ings , 'T he  Role of Native 
H ousing R e s e a r c h 1, Only Springs m un ic ipa li ty  had reduced  th e i r  
ac tu a l  backlog  by 19 54, how ever, acco rd ing  to a su rv ey  under tak en  
by the D ep a r tm en t  of Native A ffa irs .
54. JCC M inutes , 2 7 /1 /1 9 5 3 ,  p. 100.
55. P r i o r  to th is ,  ag re e m e n t on the em ploym ent of A frican  building
a r t i s a n s  had been re a c h e d  by the City Council in O ctober 19 52, w ell 
a f te r  the p rom ulga tion  of the Native Building W o rk e rs  Act of 1951, 
and then, only in r e la t io n  to r e p a i r s  and m ain tenance  of bu ild ings.
In O ctober 19 53, it was re so lv e d  to apply fo r designa tion  as an 
em p lo y e r  u n d e r  the Act, in o rd e r  to reduce  the c o s ts  of new c o n s tru c t  
ion by applying red u ced  r a t e s  of pay to l e a r n e r s  em ployed on sk illed  
w ork . (See above, p . 192 , fo r  wages and conditions of em ploym ent of
l e a r n e r s ) .  In D ecem b er  1953, the application  s t i l l  had not been
subm itted  because  it  had been co n s id e red  "p re ju d ic ia l  to the Council 
in i ts  labour  re la t io n s  in o th e r  f ie ld s" .  JCC M in u te s , 27 /10 /1953 ,
p. 871 and 8 /1 2 /1 9 5 3 , p. 1074.
56. See above p. 101.
216
It w ill be re c a l le d ,  how ever, that in o rd e r  to contain  the sq u a tte r
'p ro b le m ' and to ' jhouse a l l  w o rk e rs  und er  c o n tro l1 , the s i te  and s e rv ic e s
schem e had been fo rm u la ted  within the D ep ar tm en t of Native A ffa irs
during  19 52, as  an 1 ad junct1 to the p ro v is io n  of conventional housing  by 
57loca l a u th o r i t ie s .  The Native S erv ices  Levy Act of 1952 had been p a s se d
to prov ide  a so u rc e  of incom e to finance i ts  im p lem en ta tion , and reg u la t io n s
u nder  the ac t becam e effective on 1 J a n u a ry  19 53 . The Native S erv ices
Levy Fund, c r e a te d  by a 'L evy ' on em p lo y ers  of 2s 6d p e r  week p e r  w o rk e r ,
58fo rm ed  p a r t  of the ’Native Revenue Account' of lo ca l  a u th o r i t ie s .  By 
way of a d i r e c t  ch a rg e  a g a in s t  the Fund, e s se n t ia l  link ing  s e rv ic e s  to 
p ro p o sed  tow nships (located at co n s id e rab le  d is tan ce  f ro m  ex is t in g  i n f r a ­
s tru c tu re )  could be p rov ided  a t no 'c o s t '  to lo ca l  a u th o r i t ie s  and, by way
of g ran ts  and loans  f ro m  the Fund, s e rv ic e s  could be p rov ided  within the
59townships th e m se lv e s .  By June , 1953, the N on-E uropean  A ffa irs
D ep ar tm en t  of the Jo h an n esb u rg  City Council had r e g i s te r e d  o ver  12, 500
em p lo y e rs  u n d er  the Act, em ploying app rox im ate ly  95, 000 w o rk e r s .  A
6 0revenue  of about £600, 000 p e r  annum was an tic ipa ted  f ro m  the levy and 
on th is  b a s is ,  a w orks  p ro g ra m m e  fo r  the p ro v is io n  of s ew erag e ,  ro a d s  
and w a te r  re t ic u la t io n  to ex is t in g  a r e a s  such as  O rlando, M oroka and
Q X
M eadowlands had been subm itted  to the M in is te r  of Native A ffa irs .
57. See above, p . 172.
58. , See above, p.60 , fo r  background to 'Native Revenue Account' , See
below, Table 6 .4 ,. p . 267, ,for de ta ils  of Jo h an n esb u rg  City C ouncil 's  
'N ative Revenue Account' over the period  1948 - 1965 and the im p ac t 
of the Native S erv ices  Levy Fund on the A ccount.
59. Table 5 .2  below, p . 227, gives the p ro je c ts  approved  and financed by 
the Native S e rv ic es  Levy Fund of the Jo h an n esb u rg  City Council.
60. F o r  the o rg an isa t io n a l  m ethods em ployed in im p lem en ting  the 
reg u la tio n s  m ade und er  the Act, see JCC M in u te s , 9 /12 /1952 , pp. 
1027-9; and Annual R eport of the M anager, N on-E uropean  A ffa ir s 
D ep a r tm en t  Jo h an n esb u rg  City Council, fo r  the p e r io d  1 Ju ly  1952 
to 30 June, 1953, pp. 3-5 . Of the to ta l  con tr ibu tions  of £339, 456 
co llec ted  du r ing  the f i r s t  s ix  m onths, £57, 021 was t r a n s f e r r e d  to the 
S e c re ta ry  of T ra n s p o r t  to subsid ise  the co s ts  of t r a n s p o r t  of w o rk e rs  
f ro m  the tow nships to the City a re a .
61. 'R ep o r t  of Special H ousing  C o m m ittee ',  (P ro p o sed  W orks P ro g ra m m e  
in the Native A reas^  1953-1956), JCC M in u te s , 2 4 /2 /1 9 5 3 ,  p p . 234-6 . 
See F ig u re  5 .1 ,  p. 205.
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It is  n e c e s s a r y  to exam ine the s ite  and s e rv ic e  schem e in d e ta il  
b ecau se ,  as  w ill be i l lu s t r a te d  below, it was to becom e the c e n tra l  
po licy  in s t ru m e n t  of the D e p a r tm e n t of Native A ffa irs  and the b a s is  fo r  
the im p lem en ta tion  of the tow nships, r a th e r  than an adjunct to lo ca l  
au th o r ity  build ing p ro g ra m m e s .
The Site and S erv ice  Scheme
i
In itia lly , the Jo h an n esb u rg  City  Council had not supported  the
D ep a r tm en t  of Native A ffa irs  in i ts  po licy  for l a r g e - s c a l e  s ite  and
s e rv ic e  s e t t le m e n ts .  At 1953, the M oroka E m e rg e n c y  sq u a t te r s  cam p which
had been e s ta b lish e d  in 1947 s t i l l  had a population of 55, 000 housed in
'te m p o ra ry '  s h e l te r s  on 20' x 2 0' s tands ,  and in the 4, 034 b reezeb lo ck
ro o m s  in O rlando W est Shantytown *also  an ad hoc e m e rg e n c y  m e a s u re
by the Council-  no le s s  than 34, 000 people w ere  'h o u s e d '.  The Special
Housing C om m ittee  of the Jo h an n esb u rg  City Council had been s tro n g ly
opposed to the ex tension  of sq u a tte r  se tt le m e n ts  on a m o re  p e rm a n e n t  b a s is ,
62which w as how the s ite  and s e rv ic e s  schem e was p e rc e iv e d .  By e a r ly  
1954, how ever, the in te g ra l  n a tu re  of 's i t e s  and s e r v ic e s '  to the range 
of p o lic ie s  re la t in g  to housing  the A frican  labour fo rc e ,  which
6 3w ere  e m e rg in g  f ro m  the D ep a r tm en t of Native A ffa irs ,  was ap p aren t.
Thus a deputation f ro m  the Jo h an n esb u rg  City Council to the M in is te r  of 
Native A ffa irs  in A p ril  1954, to d isc u s s  housing loans  for a d e p a r tm e n ta l  
building p ro g ra m m e  of 2, 000 h ouses  in Mofolo, w ere  in fo rm ed  tha t f ro m  
then on, ava ilab le  housing  funds w ere  to be p r im a r i ly  devoted to the a c q u i­
sition  of land fo r  s ite  and s e rv ic e s  sc h e m e s .  A ccord ing  to the S e c re ta ry
62. JCC M in u te s , 2 6 /5 /1 9 5 3 ,  p . 407; Annual R ep o rt  of the M anager,  
N on-E uropean  A ffa irs  D ep ar tm en t,  fo r  the p e r io d  1 Ju ly  1952 to
30 June 19 53, p. 5. See above, p. 67 , fo r  the background to the 
'c o n tro l led  sq u a tt in g 1 schem e at M oroka and O rlando te m p o ra ry  
ro o m s; a lso  Table 2 .9 ,  p. 96,
63. Indeed, as  the P a r l i a m e n ta r y  debates  in M arch  1954 on the N atives 
R e se t t le m e n t  B ill m ade exp lic it ,  the ac tua l  fo rm u la t io n  of p o lic ie s  
fo r  'r e s e t t le m e n t '  and the contem plated  am en d m en ts  to the N atives  
(Urban A re a s )  C onsolidated  Act of 1945 re la t in g  to influx con tro l  
w ere  based  on the concept of la r g e - s c a le  s ite  and s e rv ic e  s c h e m e s .  
This a sp e c t  w ill be co v ered  in m o re  d e ta i l  in c h a p te r  6.
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fo r  Native A ffa irs ,  "if th is  p r in c ip le  w ere  accep ted  and evidence of i ts
im p lem en ta tion  fo rthcom ing , he /M in is te r  of N ative A ffa i r s^  would be
p re p a re d  to ask  fo r  sp e c ia l  funds fo r  the p u rc h a se  of land, leav ing  the
64n o rm a l  housing  funds fo r  the building of houses  in the s c h e m e s " .  By 
June 1954, Jo h an n esb u rg  City Council had adopted a schem e which 
prov ided  fo r  a to ta l  of 30, 000 s e rv ic e d  s i te s .
But, in c o n t ra s t  to the " v e ry  au s te re . ty p e  of p ro je c t"  which the 
M in is te r  had in mind, "co n sis t in g  of piped w a te r  with com m unual s ta n d ­
p ipes ,  g raded  u n ta r re d  ro a d s ,  m in im a l  s tree t l ig h tin g ,  a te m p o ra ry  WC 
of the p it  o r  bucket type on each  plot o r ,  when w a te rb o rn e  sew erag e  is
prov ided , com m unal la t r in e s  and lav a to ry  blocks and com m unal w ash o u ses" ,
65the City Council had reco m m en d ed  augm ented s e rv ic e s .  This m odified 
schem e w as not, how ever, accep ted  by the M in is te r  of Native A ffa ir s .  In 
view of ’l im ited  fu n d s ’ and the la rg e  n u m b ers  of people  whom the D ep a r tm en t 
intended to r e s e t t l e ,  it  was not co n s id e red  "poss ib le  in e v e ry  schem e to 
d e lay  se t t le m e n t  un ti l  s ew erag e  and w a te r  w ere  supplied  to ev e ry  s tan d " .
The D ep ar tm en t  in fact r e q u ire d  50, 000 s i te s  and in s is te d  that the Council 
in s ti tu te  a p a i l  s e rv ic e  and red u ce  w a te r  re t ic u la tio n  to a m in im um . Table  
5 .1 .  gives d e ta i ls  of the s ite  and se rv ic e  schem e: the s ta n d a rd s  of in f r a ­
s t r u c tu r a l  developm ent within the townships and the t e r m s  of financing u n d er  
the Native S e rv ic es  Levy Fund, in accordance  with th is  , in F e b ru a ry  1955, 
the Jo h an n esb u rg  City Council adopted a p ro g ra m m e  fo r  the p ro v is io n  of
’ ' ' ~ " i
64. S e c re ta ry  fo r  Native A ffa irs  to Jo h an n esb u rg  C ity  Council, 14 /4 /1954 , 
JCC M inutes , 2 9 /6 /1 9 5 4 ,  p. 654,
65. ’R eport of the Special Housing C om m ittee ' (Site and-Service Schem es), 
JCC M inu tes , 2 9 /6 /1 9 5 4 ,  pp. 654-660.
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Table 5. 1 D ep artm en t of Native A ffa ir s ,  Site and S e rv ic e  Scheme
Survey and P lanning  (80% of costs  covered  by g ran t  f ro m  N .S .L .  Fund
2 0 % ....................................... .loams f ro m  N .S .L .  Fund)
If su rv ey  and planning layout of land to be u t i l ise d  fo r  s ite  and s e rv ic e  
schem e was u n d er tak en  so le ly  fo r  the purpose  of d e te rm in in g  rou tes  
of ro a d s ,  w a te r  m a in s ,  high tension  lines and sew erag e  m ains  o r  pipes 
within the sc h e m e s ,  fu ll cos ts  (com pris ing  80% to ta l  costs)  would be 
covered  by a g ra n t  f ro m  the Fund. The subdiv is ion  of blocks into 
re s id e n t ia l  s ite s  was to be u nder taken  la te r  and financed  by way of a 
loan.
Link S e rv ic es  to Tow nships (Full cos ts  - d i re c t  charge  N .S .L .  Fund)
W ate r  to the r e s e r v o i r  fo r  in te rn a l  re t icu la tion ; a c c e s s  roads  and bus 
ro u te s ;  outfall s e w e rs  and  sew erag e  d isp o sa l  w orks; and e le c t r ic a l  
re t ic u la tio n  to t r a n s f o r m e r  s ta t io n s .  A ll p rovided  by w ay of a d ire c t  
charge  a g a in s t  the Fund.
R u d im en ta ry  S e rv ic e s  within Tow nships (Grants f ro m  N .S .L ,  Funds)
Com m unal w a te r  supply; s tandpipes a t ap p ro x im a te ly  1000 ft. in te rv a ls  
U n ta r re d  roads  but of suffic ien t s tan d a rd  fo r  n igh tso il  and rubb ish  
re m o v a l  s e rv ic e  to o p era te  effectively . E s s e n t ia l  d ra inage  w orks 
including s to rm w a te r  d ra inage  to be included in the road  sy s tem .
But, high s ta n d a rd  t a r r e d  bus ro u te s  w ere  p e r m is s ib le ,  " a s  it is  
e s s e n t ia l  fo r  w o rk e rs  to get to w ork" .
S tree tl ig h tin g  fo r  con tro l  p u rp o ses  only; ev e ry  th ird  s t r e e t  in 
addition  to the bus rou te .
Sanitation: 1 convenience p e r  stand of pit p r ivy , bucket sy s tem  or 
w a te rb o rn e  san ita tion . F u l l  sew erage  re t ic u la tio n  not p e rm it te d  
if  im p lem en ta tio n  of the s ite  and s e rv ic e  schem e was th e reb y  
delayed.
Method;
The D epartm en t of Native A ffa irs  env isaged  the p ro v is io n  of s i te s ,  in 
s tages: F a m i l ie s  would be se tt led  on the f i r s t  ba tch  of 40' x 70' s ite s  with 
ru d im e n ta ry  s e rv ic e s  and " p e rm it te d  and p e rsu ad ed "  to e r e c t  a te m p o ra ry  
"N ative-type  h o u se" ,  using  loca l or w aste  m a te r ia l s ,  o r  a £35 building 
m a te r ia ls  loan f ro m  the lo ca l  a u th o r i ty .  A second batch  of s ite s  
would then be la id  out and, c o n cu rren tly  with the se rv ic in g  of th is  a r e a ,  
som e housing and fu l le r  s e rv ic e s  would be p rov ided  in  the f i r s t  sec tion  
People  had to be se tt led  in te m p o ra ry  shacks before  loans would be 
g ran ted  for the co n s tru c tio n  of p e rm a n e n t  houses .
S o u rc e : Com piled f ro m  JCC M inutes, 22 and 2 5 /2 /  1955, pp. 197-9; and 
2 8 /6 /1 9 5 5 ,  pp. 606-7.
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50, 000 s i te s  with ru d im e n ta ry  s e rv ic e s .  The f i r s t  s ite  and s e rv ic e
schem e approved by the M in is te r  of Native A ffa irs  co n s is ted  of 424
s i te s  in M oroka N orth  and was availab le  in Ju ly  1955. The second
67schem e was 872 s i te s  in C e n tra l  W este rn  Jabavu and, by D ecem b er  1955,
s ite  and s e rv ic e  sc h em es  c o m p r is in g  a lm o st 10, 000 s tands  had been approved
68with the p lan to p rov ide  10, 000 s e rv ic e d  s tands p e r  annum .
The P rod u c tio n  of H ouses
Q
With the e s ta b l ish m e n t  of the Housing D ivision and r e g i s t r a t io n  dl 
the Jo h an n esb u rg  City Council as an em ployer  in t e r m s  of the Native B u ild ­
ing W o rk e rs  Act, d e p a r tm e n ta l  cons truc tion  was underw ay  by F e b ru a ry
1954; 150 build ing w o rk e rs  w ere  em ployed and h ouses  w ere  being c o n s tru c t -
69ed at the r a te  of 12 p e r  day. Building up the Housing D ivision as a d i re c t  
labour o rgan isa tion  with suffic ien t 'sk i l le d ' labour to under take  the production
66. 'R e p o r t  of G en e ra l  P u rp o se s  C om m ittee ' (Site and Service Schem es). 
JCC M in u tes , 22 & 2 5 /2 /2 9 5 5 , pp. 197-9. It should be noted that,
in t e r m s  of c i r c u la r s  of 3 & 12 August, 1954 is su e d  by the D ep ar tm en t  
of Native A ffa irs  to a l l  lo ca l  au th o r it ie s ,  any app lica tions  fo r  housing 
funds would be co n s id e red  only in r e s p e c t  of p lo ts  in s ite  and 
s e rv ic e  I c h e m e s ,  Only if the Jo h an n esb u rg  C ity  Council m ade 
"adequate  p r o g r e s s '  with the se rv ic in g  of s i te s ,  would it be a lloca ted  
funds fo r  housing  which would keep the d e p a r tm e n ta l  building team s  
engaged in the cons tru c tio n  of h o u ses .  Site and se rv ic e  sc h e m e s ,  w ere  
to be planned s t r i c t ly  in acco rdance  with the 'Guide to the P lanning  
of N on-E uropean  T ow nsh ips’ , issu ed  to lo ca l  au th o r i t ie s  by the 
N ational H ousing and P lann ing  C om m ission  in Ju ly 0 1951. See a lso  
a r t ic le  by Senior Urban A re a s  C o m m iss io n e r  of the D ep ar tm en t  of 
Native A ffa irs ,  Mocke, 'S ite and Serv ice  S c h e m e s '.  ,
67. JCC M inutes , 2 8 /6 /1 9 5 5 , p . 607 and 2 5 /1 0 /1 9 5 5 ,  pp . 885-890.
68. See F ig u re  5, 3, p. 223. In addition to s ite  and se rv ic e  sch em es  No. 1 
and 2 at M oroka N orth  and W este rn  Jab av u , No. 3 (extension to 
C e n tra l  W es te rn  Jabavu); No. 4 (Mofolo N orth) and No. 5 (Molapo) 
had been approved. JCC M inutes, 6 /12 /1955 , p . 1057.
69. JCC M in u tes , 23 /2 /1954 , pp. 249-50.
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of housing  p re se n te d  no r e a l  p ro b le m . In itia l  c o n s tr a in ts  on p roduction
ap p ear  to have been r a th e r  the fac t that insuffic ien t s c h e m e s  had ac tua lly
re c e iv e d  the approva l of the M in is te r  of Native A f fa i r s , o r  indeed been
71au th o r ised  by the City Council i tse lf .  Thus, a p a r t  f ro m  200 houses  
a u th o r ised  at Dube township, the only work availab le  fo r  the building team , 
un til  a s t a r t  could be m ade on Mofolo township, was, i ro n ica lly ,  at M eadow ­
lands which was being  developed by the N atives R e se t t le m e n t  Board  fo r  the
people rem oved  f ro m  the W este rn  A re a s ,  and w here  300 s tands  had been
.  ,  72se rv ic e d .
By Ju ly  1955,the f i r s t  occupants w ere  se tt led  in s i te  and s e rv ic e  
sch em es  and the Council could apply fo r  funds fo r  the co n s tru c t io n  of 
p e rm an en t  housing  within the s c h e m e s .  Until June 1957, the only b a s is  fo r  
approva l by the D ep a r tm en t of Native A ffa irs ,  how ever, was the c o n s t r u c t ­
ion of 'h a lf -h o u se s ' i . e . ,  the cons tru c tio n  of a com ple te  foundation fo r  a 
N E 51/6  type house , but with the s u p e rs t ru c tu re  fo r  two ro o m s  only. The 
co s ts  h as  been red u ced  "by de le ting  a ll  i tem s  not abso lu te ly  e s se n t ia l  /s ic lJ  
in fact by p rov id ing  fo r  the e re c t io n  of a skele ton  s t ru c tu re  of w alls , a
70. As C h ap te r  4 i l lu s t r a te d ,  't ra in in g ' was on s i te  fo r  the labour fo rce  
engaged on re p e ti t iv e  work p r o c e s s e s ,  o r  o pera tive  labour.  F o r  
m o re  sk illed  o p e ra t io n s ,  the O rlando V ocational T ra in in g  C en tre  u n d e r  
the N on-E uropean  Affairs, D ep artm en t,  had tra in e d  60 building w o rk e rs  
and 72 c a rp e n te r s  f ro m  1944-1951 and, in F e b r u a ry  1952, had 110 
s tu d en ts ,  A D ep a r tm en ta l  Survey in F e b ru a ry  19 52 found a to ta l  of 
369 building a r t i s a n s  r e s id e n t  in the townships of O rlando, Jabavu
and M oroka, acco rd in g  to the following t ra d e s :  73 b r ic k la y e rs j6 0  
p l a s t e r e r s ;  75 c a rp e n te r s ;  43 p lu m b ers ;  103 p a in te r s ;  and 15 building 
c o n t r a c to r s .  JCC M inutes , 28 /10 /1952 , p . 856.
71. F o r  in s tan ce , du ring  1949, 1950 and 1951, no housing  sch em es  had 
been a u th o r ised .  In 1952, a schem e for 1, 000 h o u ses  in Orlando 
W est had been approved and in 1953, s c h em es  w ere  approved fo r  
2465 hou ses  in Mofolo and 850 houses  in O rlando W est E x tens ion .
72. The Jo h an n esb u rg  City Council had " re fu sed  to take any p a r t  in the 
planning, o rg an isa tio n  and execution of the schem e fo r  the r e m o v a ls " ,  
although e s s e n t ia l  s e rv ic e s  would be p rov ided  by the City E n g in e e r 's  
D ep a r tm en t to the a r e a s  being developed fo r  the sch em e , JCC M in u tes , 
2 2 /9 /1 9 5 3 ,  p .  767. In M arch  1954, au tho rity  w as given to the H ousing 
D ivision to co n s tru c t  hou ses  a t  M eadowlands fo r  the R ese t t lem en t 
B oard . JCC M in u tes , 30 /3 /1954 , p. 357.
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roof, doo rs  and windows” . Only the k itchens w ere  prov ided  with a
73solid  a sh c re te  f loo r .
The p r o c e s s e s  and p ro c e d u re s ,  involved befo re  d e p a r tm e n ta l  
cons truc tion  could ac tu a lly  begin on a given s ite  - the  conditions to be 
com plied with befo re  app lica tions  fo r  funding could be m ade; tech n ica l  
am endm ents  to s c h e m e s ,  r e q u ire d  by the D ep ar tm en t of N ative A ffa irs  
b e fo re 'a p p ro v a l  of loans, and the consequent de lays; and the lack of 
continuity  of funds and financia l r e s o u r c e s  - a l l  con tr ib u ted  to the re la t iv e ly  
slow s t a r t  to the South-West Townships building p ro g ra m m e .  But f ro m  
1957, the r a te  of housing  production  and an expansion of the building 
ac tiv it ie s  of the H ousing D ivision gen era lly  in c re a se d  d ra m a t ic a l ly .
The in c re a se d  r a te  of p roduction  of houses  was in la rg e  p a r t  accounted
fo r  by the fac t tha t cap ita l ,  in the fo rm  of a £3 m illion  p r iv a te  loan, had been
m ade availab le  to the housing  account in August 1956. A ccess  to a so u rce
of funds su p p lem en ta ry  to the ' r e g u la r '  p rov is ion  of housing  funds f ro m  the
H ousing Office p rov ided  the b as is  fo r  a continuity  in funds and fac i l i ta ted
the r e o rg a n isa t io n  of the Housing Division fo r  the m a s s  p roduction  of h o u s-  
74
ing,4 But, in addition, with the adoption of the s i te  and se rv ic e  approach , 
by 1957 as  F ig u re  5.3 shows, ex tensive  a r e a s  of land had been planned for 
s ite  and s e rv ic e  sc h e m e s ,  m o s t  had been approved and m any w ere  s e rv ic e d .
73. 2, 250 h o u ses  had been co n s tru c ted  on th is  b a s is  in s ite  and s e rv ic e  
sch em es  2 ,3  & 4. The im position  of these  conditions by the D e p a r t ­
m en t of N ative A ffa irs  c le a r ly  affected the o rg an isa t io n  of build ing 
w ork o p e ra tio n s ,  which had been 'r a t io n a l is e d '  on the b a s is  of the 
co n s tru c tio n  of whole h ouses ,  and " it was with som e m isg iv in g s"  
that a schem e fo r  a fu r th e r  4, 500 ha lf  hou ses  in S & S sch em es  5, 6
& 7 had been subm itted  in May, 1956. An am ended schem e for 3 ,200  
whole h o u ses ,  which, without a l te r in g  the am ount of the loan o r ig in ­
a lly  approved, re su l te d  in an in c re a se  in accom m odation  of 16, 4% 
was f ina lly  approved in June 1957. JCC M in u te s , 27 /9 /1956 , p. 108 
and 27 /8 /1 9 5 7 , pp. 95-7.
74. This will be exam ined in the f inal section  of th is  ch a p te r .  See a lso  
below, n . 80.
-Figure 5.3 South-West Townships: VProposed Site and Service Schemes, 1957 
JCC Minutes, 24/9/1957. Minutes: 1869-76 )
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The loan of £3 m illion  to the Jo hannesburg  City  Council, d esc r ib ed
as "the l a r g e s t  s ingle  housing  t ra n sa c t io n  e v e r  to have been concluded"
was m ade by m ining  ca p ita l  sp ec if ica lly  fo r a s lum  c le a ra n c e  sch em e , j
Seven m ining  groups p a r t ic ip a te d  in the loan which was in itia ted  by Sir !
75E r n e s t  O ppenheim er, C h a irm an  of the Anglo A m erican  C o rp o ra tio n , It
will be r e c a l le d  tha t the la rg e  m ining  in te re s t s  on the W itw a te rs ran d ,
although co n tro ll in g  ex tensive  a r e a s  of land, had in fac t  con tr ibu ted  r e la t iv e ly
li t t le  to the C ity 's  f inances  due to the p a r t ic u la r  sy s te m  of m unic ipa l
ra t in g  and taxation , which had been evolved in the Jo h an n esb u rg  City Council
7 6before  the Second W orld W ar. F u r th e r m o r e ,  the loan was m ade on the
7 /b a s is  of the in te r e s t  r a te  p re v a i l in g 'o n  G overnm ent housing  loans 4 '8 p e r  .cent.
It th e re fo re  included no fo rm  of subsidy  but was an 'e co n o m ic ' loan and
would th e re fo re  e n su re  an 'econom ic r e n t a l 1; no bu rden  would be p laced  on
77the white com m unity , in the opinion of the M in is te r  of N ative A ffa irs .  
O ppenheim er explained the in te rven tion  by m ining  cap ita l:
75. The m in ing  f ianance houses  which p a r t ic ip a te d  in the loan w ere: 
the Anglo A m erican  C orpora tion  of South A fr ica ,  L t d . ; the C e n tra l  
Mining and Inv es tm en t C orpora tion , with which was a sso c ia te d  the 
Rand M ines  L td . ;  the Anglo T ra n sv a a l  C onso lida ted  Investm en t Co. 
L td . ;  the G en e ra l  Mining and F inance C orpora tion , L td . ;  the 
Jo h an n esb u rg  Consolidated  Investm ent C o . ,  Ltd; the New Consolidated  
G oldfie lds, L t d . , ;  and the Union C orpo ra tion , L td . S tar,  1 4 /8 /1 9 5 6 ,
76. See above, p. 45.
77. S tar ,  1 4 /8 /1 9 5 6 .  In 1953, in t e r m s  of an am endm en t to the Natives
(Urban A re a s )  Consolidated  Act of 1945, the M in is te r  of Native A ffa irs  
could de term ine  d iffe ren t r e n ta ls  fo r any p a r t ic u la r  dw elling acco rd in g  
to w hether  the te n a n t 's  incom e was 'su b -e c o n o m ic ' o r  'e c o n o m ic ' .  A 
fam ily  incom e of £15 p e r  month was laid down as  the l im it ,  above 
which, tenan ts  w ere  d isqualif ied  f ro m  the 'su b eco n o m ic ' group and the 
subsidy  of the 'su b -e c o n o m ic ' in te re s t  r a te  of J  p e r  cent fe ll  away. 
Confronted with the paym ent of h igher  in t e r e s t  r a t e s  if the tenan ts  
incom e exceeded  the l im it ,  loca l au th o r it ie s  w ere  to in c r e a s e  the
r e n ts  ch a rg ed  to 'econom ic r e n ta ls '  o r in cu r  add itional ' l o s s e s '  which
w ere  not re c o v e ra b le  f ro m  e i th e r  the 'N ative Revenue Account' o r
the p ro f i ts  a c c ru in g  f ro m  the sa le  of 'K affir  B e e r '  (see above, p . 76. 
fo r  background to d is tr ib u t io n  of lo s s e s ) .  See 'U rgency  R eport of the 
N on-E uropean  A ffa irs  C om m ittee  r (Review of R en ta ls  in Native 
Housing Schem es), JCC M inutes 27 /7 /1 9 5 4 , pp. 723-5. The 
Jo h an n esb u rg  City Council had co n s id e rab le  d iff icu lties  in com plying  
with these  conditions as  will be shown below in c h a p te r  6„ and m ade 
frequen t r e p re s e n ta t io n s  to have the l im it  in c re a se d .
225
It i s  no m o re  than enlightened s e l f - in te r e s t  tha t we 
should do what we can to e n su re  that the conditions 
in which they live should m ake fo r  healthy , effic ien t, 
law -ab id ing  and contented s e r v i c e .  ^8
The loan was m ade conditional upon the 's lu m  c le a ra n c e  sc h e m e ' being
additional to any o th e r  s c h em es  which the City Council had ap p rova l and
funds fo r ,  and was fo r the cons truc tion  of "p ro p e r ly  built tow nships, fu lly
equipped with n o rm a l  s a n i ta ry  and o th e r  e s se n t ia l  s e rv ic e s  and offering
com m unal am e n it ie s  in con fo rm ity  with the la te s t  advanced ideas  in u rb an  
79s e t t le m e n t” . It was to be used , th e re fo re ,  fo r  the p ro v is io n  of 'whole ' 
h o u ses  and the continuity  which the loan en su red  m ean t tha t the Housing 
D iv ision  could indeed p ro g ra m m e  its  ac tiv it ie s  fo r  the m a s s  p roduction
78. SAB, S ep tem ber 1956, p. 15, Why m ining  ca p i ta l  in fac t becam e 
involved in the p ro v is io n  of housing  fo r  A frican  w o rk e rs  not 
em ployed sp ec if ica l ly  on the m in es ,  is  p a r t ly  accounted  fo r  by the 
t re m e n d o u s  expansion of p roduction  in goldm ining a f te r  1948, and
the d iv e rs i f ic a t io n  of m in ing  cap ita l  into m an u fac tu rin g  and o th e r  u rb a n  
based  in d u s t r ie s .  Thus, th e re  w ere  ' s e l f - i n t e r e s t s '  in red u c in g  c a u se s  
fo r  p o ten tia l  m a s s  p ro te s t ,  and the linking of s tru g g le s  o ver  housing  
conditions to in d u s t r ia l  p r o te s t s .  W hereas  in 1946, gold ex p o rts  
f inanced 46 p e r  cent of to ta l  im p o r ts ,  in 1961 th is  f igure  had r i s e n  
to 56 p e r  cent, as a r e s u l t  of the opening of new goldfields. F ro m  
1953 to 1956, gold p roduction  in c re a se d  at an annual av erage  of 8 ,2  
p e r  cen t.  Innes, D . ,  "The Role of F o re ig n  T ra d e  and In d u s tr ia l  
D evelopm ent in South A fr ic a ' ,  in Study P r o je c t  on E x te rn a l  In v e s t­
m en t in South A f r ic a  and N am ibia , The Econom ic F a c to r  (London, 
1975), P a p e r  No. 9, pp. 123-4 and 133; Between 1948 and 1956/7, 
no le s s  than 17 new m in es  w ere  opened, 10 of which w ere  in the 
O range F r e e  S tate. W ilson, F . ,  M ig ran t L a b o u r  in South A frica  
{Johannesburg, 1972), table 3, pp. 8 -9 . In the context of the 
expansion  of p roduction  in the O. F . S . ,  and the a s so c ia te d  co n s tru c t io n  
ac t iv i t ie s  in p rov id ing  the housing  and in f r a s t ru c tu r e ,  a ttention should 
be draw n to the wages and conditions of em ploym ent ex is t ing  fo r  
building la b o u re r s  u n d er  the In d u s tr ia l  Council A g reem en t in the a r e a .  
See above, p . 192.
79. A ccord ing  to the C h a irm an  of the com m ittee  r e p re s e n t in g  the 7 
m ining  groups, C . ,  A nderson , P re s id e n t  of the T ra n sv a a l  and O. F . S. 
C ham ber of M ines .  Quoted in S tar, 1 4 /8 /1 9 5 6 .
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80of the equivalen t of 5, 000 h o u ses  p e r  y e a r .  The im p a c t  of the loan 
on the r a te  of p roduc tion  by the H ousing Division was im m e d ia te ly  
app aren t,  with m o re  than 2, 600 hou ses  being e re c te d  d u r in g  the f i r s t  
th re e  m onths of the sc h e m e .  The im p ac t of the Native S e rv ic es  Levy 
Fund on the p ro v is io n  of n e c e s s a r y  in f r a s t ru c tu re  i s  r e f le c te d  in Table
F igure , 5. 4 i l lu s t r a t e s  the p ro c e s s  of p ro v is io n  of h o u ses  in the
South-W est Tow nships o ver  the p e r io d  1955-1965. It in d ica te s  the
produc tion  of h o u ses  by the H ousing D ivision in a r e a s  u n d er  the
c o n tro l  of the City Council and the housing  u n d e r tak en  in a r e a s
& 1
u nder  the N atives  R e se t t le m e n t  B oard . The co n s tru c t io n
80. The N ational Building R e s e a rc h  Institu te  su b -c o m m it te e  fo r  r e ­
s e a rc h  on the effic iency  of labour in h o u se -b u ild in g  (as p a r t  of the 
r e s e a r c h  on the 'C osts  of N ative H ousing ' r e f e r r e d  to above, p . 184, 
had found tha t  the p roduc tiv ity  of labour was p a r t ic u la r ly  " sen s i t iv e  
to e x te rn a l  c i r c u m s ta n c e s  like sh o rtag e  of funds" .  F o r  low est 
c o s ts  in a p ro je c t  for the m a s s  p roduction  of housing , the su b ­
co m m ittee  reco m m en d ed  the following p r o c e d u re s : -  the ' r a t e '  of 
build ing which could be econom ica lly  u n d er tak en  by the o rg an isa tio n  
envisaged  ( i . e .  the s ize  and labour s t ru c tu re )  should be fixed and 
the build ing o rg an isa tio n  built up as  quickly as  p o ss ib le  to this 
p ro g ra m m e d  r a t e .  This r a te  should be m ain ta in ed  at th is  leve l un ti l  
the p ro je c t  n e a re d  com pletion , w here  the 3rd s tage  -the  winding up -  
should be planned to take p lace  as  quickly  as  p o s s ib le .  "R ela tive  
ineffic iency"  would be exp er ien ced  in the build ing up and winding 
down s ta g e s  but th is  would be balanced  by h ig h e r  effic iency  when 
work was o p e ra tin g  at the planned p ro g ra m m e d  r a te  in the i n t e r ­
m ed ia te  s ta g e .  Any in te r ru p t io n  in th is  g e n e ra l  fo rm , p a r t ic u la r ly  
in the m iddle  s tag e , would r e s u l t  in low e f f ic ie n c ie s .  Continuity of 
funds was th e re fo re  c o n s id e red  by the su b -c o m m it te e  to be a p r e ­
re q u is i te  fo r  such p ro g ra m m in g ,  and th e re fo re  an e s s e n t ia l  p r e c o n ­
dition fo r  in c re a s in g  the p roduc tiv ity  of lab o u r  and red u c in g  c o s ts .  
The above is  f ro m  a p a p e r  d e l iv e red  to the Annual C o n g ress  of 
N ational, F e d e ra t io n  of Building T rad e  E m p lo y e rs  in 1954, by T .H .  
Louw, the C h a irm an  of the C om m ittee  on the C os ts  of Native Housing, 
'T he  Im pac t of R e s e a rc h  on the C osts  of Native H ousing on the 
Building In d u s t ry 1, SAB, D e c e m b e r  1954, pp. 13-23,
81. F ig u re  5 .4  h as  been draw n fro m  data  com piled  f ro m  Annual R ep o rts  
of the M an ag er,  N on-E uropean  A ffa irs  D epartzasn t of the City 
Council; Annual R ep o rts  of the N atives R e se t t le m e n t  B oard ; and 
R ep o r ts  of the Chief H ousing E n g in ee r ,  H ousing  D ivision,
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Table 5 .2  Johan n esb u rg  City Council, Native S e rv ic es  Levy Fund
£ N. S. L. Fund
Total co llections: 1/ 1 /  1953-30 /6 / 1965 
L e ss  a d m in is t ra t io n  costs
8, 776,971 
242,563 8 ,5 2 4 ,4 0 8
A pproved  P ro je c ts :  a t  30 /6 /1965
Sub-outfa ll and link se w e rs  
Sewage d isp o sa l  w orks  
Sanitation: L a t r in e s ,  r e t ic u la tio n  
fittings and in s ta l la t io n  
W ater  m a in s
W ater  to w ers  and r e s e r v o i r s
Road and bus rou tes
Widening and r e -a l ig n m e n t  of roads
S tree  flighting
E le c t r ic i ty  supply
Survey and layout
C lea r in g  of s ite s
N ightso il in take
Sundry expenditu re
1, 017,589 
1, 197,785 
1 ,360 ,941
1, 047 ,524  
444,743 
1 .8 22 ,028  
106,159 
348,203 
606,948 
53,092 
11,600 
3, 129 
33,378
8 ,0 5 3 ,1 1 9
T o ta l  expenditu re : to 3 0 /6 /  1965
D ire c t  charges  & g ran ts 5 ,0 0 6 ,1 6 7
Loans 871,091 5 ,8 7 7 ,2 5 8
Amount r e q u ire d  fo r  approved  p ro je c ts 2 ,17 5 ,8 6 1
Balance in Native S e rv ic es  Levy Fund a t 3 0 /6 /  1965 .............. . £ 471,289
S o u rc e : Com plied f ro m  JCC M inutes , Annual R ep o r ts  of the M anager,
N o n -E u ro p ean  A ffa irs  D epartm en t; Lew is, 'A c ity  within a c i ty 1, p. 35.
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Figure 5.4 Annual Housing Production in the Townships, 1955 - 1965
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p ro g ra m m e s  in M eadowlands and Diepkloof, adjoining C o u n c il-co n tro lled
sc h e m e s  in O rlando, w ere  u n d e r tak en  d i re c t ly  by the R e se t t le m e n t  Board
fo r  the reh o u s in g  of fa m il ie s  rem o v ed  f ro m  the W este rn  A re a s ;  thus,
s im u ltan eo u s ly  with the im p lem en ta tion  of s ite  and s e rv ic e  sc h e m e s  and
the d e p a r tm e n ta l  building p ro g ra m m e s  of the Jo h an n esb u rg  City C ouncil 's
H ousing D ivision, th e re  was a second d i re c t  labour o rg an isa t io n  o p era tin g
82u n d e r  ano ther  'lo c a l  au th o rity ' in the a r e a  so u th -w es t of Jo h an n esb u rg .
It should be noted with r e g a rd  to the p ro v is io n  of s e rv ic e  i n f r a ­
s t ru c tu re  to the tow nships of the R e se t t le m e n t  Board  that,  acco rd in g  to the 
Native S erv ices  Levy Act, the Fund a d m in is te re d  by the Jo h an n esb u rg  C ity  
Council was u sed  fo r  the financing  of approved p ro je c ts  in th ese  a r e a s .
I n f r a s t r u c tu ra l  deve lopm ents  a t M eadowlands and Diepkloof a r e  th e re fo re
83included in p ro je c ts  approved  f ro m  the Fund shown in Table  5 .2 ,
82. The N atives  R e se t t le m e n t  Board  had applied fo r  des igna tion  as  an 
'u rb an  lo ca l  au th o r i ty ' ,  following "the r e fu s a l  of the C ity Council 
to c o -o p e ra te  in the r e m o v a l s . . ,  and in o rd e r  to e x e rc is e  the 
n e c e s s a r y  co n tro l"  (see above, p .211). D esignation  was effected
by P ro c la m a tio n  No. 243 and No. 244 in 1954. As a 'lo c a l  a u th o r i ty 1, 
the R e se t t le m e n t  B oard  e s ta b lish ed  i ts  own d i r e c t  labour  o rg a n is a t ­
ion, em ploying  'N ative Building W o rk e rs ' u n d e r  the Act f ro m  1954/
55. A p art  f ro m  the 300 h o u ses  built by the H ousing  D ivision  in 
M eadow lands, a ll  f u r th e r  co n s tru c tio n  in the ' r e s e t t le m e n t  a r e a s '  
was under tak en  d i re c t ly  by the R e se t t lem en t  B oard . See N atives  
R e se t t le m e n t Board , Annual Repor t ,  1954/55, p a r a s .  2, 3 and 8. 
T h e re  w as, how ever, co llabo ra tion  between the te c h n ic a l  s ta ffs  of 
th e se  two 'a u th o r i t i e s ' .  See fo r  exam ple JCC M inutes, 30 /9 /1954 , 
p. 996, w here  the Jo h an n esb u rg  City Council fo rm u la te d  i ts  policy  
fo r  p a r t ic ip a t io n  in the work of the R ese t t le m e n t  B oard . See a lso  
c h a p te r  6 below, which exam ines  the re la t io n sh ip  betw een the 
Jo h an n esb u rg  City Council and the R e se t t le m e n t  B oard  over  the 
p e r io d  t i l l  1965 in m o re  d e ta il .
83. F o r  exam ple , the Native S erv ices  Levy Fund, P r o je c t  No. 21 
c o m p r is e d  a link s e w e r  to the M eadowlands h o s te l  s ite ;  P r o je c t  No.
22 was a c c e s s  ro a d s  to M eadowlands; P r o je c t  No. 2 3 was fo r  a c c e s s  
ro a d s  to Diepkloof; and P ro je c t  No. 38 was fo r  bulk e le c t r ic i ty  
supply to M eadow lands W est. See JCC M inutes , 2 8 /2 /1 9 5 6 ,  p . 182; 
and 3 1 /7 /1956 , pp. 129-30.
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Figure 5.5 Soweto 1965: Development by Johannesburg City Council and Resettlement Board
C Urban Foundation. Soweto, 10.4 )
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845 .3  The H ousing  D ivision  and D ire c t  L abour,  1954-1965.
The p re c e d in g  d ia g ra m s  re f le c t  the e ffec ts  of the two-phased-
s tra te g y  on which developm ent of the South-W est Tow nships was based :
im p lem en ta tion  of s ite  and s e rv ic e  sch em es  in the f i r s t  p hase , and
d e p a r tm e n ta l  co n s tru c t io n  in the second . It was suggested  above that
the continuity  of funding, e n su re d  by the loan f ro m  m in ing  cap ita l ,  had
a s ign if ican t im p ac t on- the r a te  of p roduction  of housing  ( i l lu s t ra te d  in
F ig u re  5. 4j in t e r m s  of the p ro g ra m m in g  of p roduction  a c t iv i t ie s  which
85the H ousing D ivision was able to achieve f ro m  m id -1957 . In th is  fina l 
sec tion  of the ch a p te r ,  i t  is  the intention to exam ine the n a tu re  of these  
a c t iv i t ie s  in m o re  de ta il .
The extent of developm ent in the South-W est townships which
ex is ted  at June 1965 is  shown in F ig u re  5. 5 and, fo r  Jo h an n esb u rg  City
Council co n tro lled  tow nships, in Table 5 .3  below. Of the m o re  than 61,800
h o u ses  which had been e re c te d  in the a re a  since P im v il le  had been e s ta b lish e d
in 1919, the H ousing  D ivision, s ince  its  inception in 19 54, had been r e -
"86sponsib le  fo r  o ver  73 p e r  cen t.  T here  w ere ,  how ever,  two fo rm s  in 
which co n s tru c t io n  was u n d er taken : d ire c t ly ,  through the Housing D iv is io n 's  
building o rg an isa tio n ,  which was fo rm ed  arid o p era ted  on the b a s is  of the 
Native Building W o rk e rs  leg is la t iv e  f ram ew o rk ,  which will be exam ined
84. All the r e c o rd s  of the H ousing D ivision, to g e th e r  with those of
the N on-E uropean  A ffa irs  D ep ar tm en t r e la t in g  to A fricans  in u rb an  
a r e a s ,  w ere  t r a n s f e r r e d  to the 'Bantu A ffa irs  A d m in is tra t io n  
B oards  in 1972, when the m anagem ent and c o n tro l  of tow nships was 
c e n tra l iz e d  u n d e r  B oards  e s ta b lish ed  in t e r m s  of the Bantu A ffa irs  
A d m in is tra t io n  Act, No, 45. of 1971 and co n tro lled  by c e n t r a l  
g overnm ent. The m a te r ia l  contained in th is  sec tio n  h as  been com piled  
f ro m  the m inu tes  of m onthly  m eetings  of the Jo h an n esb u rg  City 
Council; annual r e p o r t s  of the Chief H ousing E n g in e e r  of the H ousing  
D ivision (the f i r s t  of which was subm itted  fo r  the pe r io d  1 Ju ly  1962 
to 30 June 1963); and in te rv iew s  with A. J .  A rch iba ld , D i re c to r  of 
H ousing 1953-1960, and D .C .  Simpson, H ousing  E n g in ee r  f ro m  .1955 
and A s s is ta n t  Chief Housing E n g in ee r  f ro m  1960.
85. See above, p. 226.
86. D uring  the p e r io d  1954-1965, the H ousing D iv ision  built 45, 170 
h o u ses .
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below; and, in d ire c tly ,  with the Housing D ivision su b -c o n tra c t in g  work 
to A frican  c o n t r a c to r s  on a 'la b o u r-o n ly ' b a s is  fo r  a fixed p r ic e  p e r  
un it .
As s ta te d  above, the D ep a r tm en t of Native A ffa irs ,  un til  June
1957, had approved only the building of 'h a lf -h o u se s ' in s ite  and s e rv ic e  
8 7s c h e m e s .  To com ple te  the b r ic k w o rk  s u p e r s t ru c tu r e s  to these  h a l f ­
h o u ses ,  the H ousing  D ivision  had been au th o rised  to em ploy A frican  
building c o n t r a c to r s  on 'la b o u r-o n ly ' c o n tra c ts  fo r  a p r ic e  not exceed ing  
£10 p e r  house .  This was extended in August 1957 fo r  b r ic k w o rk  to a 
com plete  N E 51/6  type dw elling at a p r ic e  of £21 p e r  un it .  An a v e rag e  of 
30 houses  p e r  week w ere  being c o n s tru c ted  on th is  b a s is  by the end of 1957; 
"an idea l  a r r a n g e m e n t '1, fo r  sm a l l - sc a le  co n s tru c t io n  in s i te  and s e rv ic e
sc h em es  in which fa m il ie s  w ere  a l re a d y  se tt led  in te m p o ra ry  acco m m o d a t-  
8 8ion. The H ousing  D ivision could th e re fo re  co n c e n tra te  i ts  building 
lab o u rfo rce  on the la rg e -sc a le  m a s s  p roduction  of h o u ses  which, by 
D ecem b er  1957, w ere  being built fo r  a to ta l  co s t  of £150 p e r  unit.
With r e g a rd  to the building o rg an isa tio n  of the H ousing  D ivision, 
e s ta b lish ed  and o p era t in g  on the b a s is  of the Native B uild ing W o rk ers  
leg is la t iv e  s t r u c tu r e ,  th re e  r e la te d  a sp e c ts  w ill be focused  on below;, the 
labour co s t  o r  wage s t ru c tu re  fo r  the d iffe ren t c a te g o r ie s  of labour on 
which the build ing o rgan isa tion  was based  o ver  the p e r io d  1954-1965 (see 
Table 5 .4); the lab o u r  p ro c e s s  and d ivision of labour  based  on the ' ta s k '  
sy s tem ; and, the re la t io n sh ip  between incentive s c h e m e s  and the p ro d u c tiv i ty  
of lab o u r .
87. See above, p. 221.
88 . It is  not p o ss ib le  to e s ta b l ish  what p e rcen tag e  of to ta l house p ro d u c t-
tion was undertaken  on th is  b a s is ,  but, by IVTay 19^^ brickwork 
s u p e r s t ru c tu r e s  w ere  being com pleted  by 'la b o u r-o n ly ' c o n t r a c to r s  
at a r a te  of n e a r ly  50 p e r  week. The c o n tra c ts  w ere  extended to 
Zola , which was developed und er  the 's lu m  c le a ra n c e  sc h e m e ',  
w here  se m i-d e ta c h e d  NE. 51/7 type un its  w ere  c o n s tru c te d  fo r  
£36 p e r  p a i r .  These  p r a c t ic e s ,  and indeed the ' l a b o u r —only' p r ic e s ,  
w ere  s t i l l  in fo rce  in M ay 1959. See JCC M inutes , 27 /8 /1 9 5 7  d 94- 
1 0 /12 /1957 , p. 2349; 2 7 /5 /1 9 5 8 , p. 932 and 2 6 /5 /1 9 5 8  p. 867.
2 3 4
T a b le  5. 4 J o h a n n e s b u r g  C i ty  C o u n c i l ,  H o u s in g  Division.:  C a te g o r i e s  of B u i ld in g  L a b o u r  a n d  W ag e s
Labour
C ategories 1954 (1955) 1956 1957* 1,958 (1959) 1960 ]961**
£ . s . d. £ . s . d. £ . s . d. £.  s . d. £.  s . d. R. c.
Labourers :
per hour 1/ 3^ 15,25
per week 1 9/ - 1 9 /  - 1 9/  -
c. 0. 1. a . 13/ 9 19/ 9 1 3/  9
Total 1 2/ 9 2 8 / 9 2 12/ 9 2 15/11 6.86
Regis t ered
Learners:
per hour 10 I 1/ 1 15,77
(i) per week 1 17/ 6 N
c. 0. 1. a. 18/ 3
Total 2 15/ 9 C 7. 10
per hour 1/ x2 E 1/ 3 | 19,08
(ii) per week 2 7/ 1
c, 0, 1, a. 1 2/ 3 N
Total 3 9/ 4 8 .59
T
per hour 1/ 3 I 1/  6 22 , 4
Lii) per week 2 16/ 3
c. 0. 1. a. 1 7/ 6 V
Total 4 3/ 9 10. 08
Reg is t ered Building E
Workers:
per hour 1/ 6 1/ 8| 26, 02
(i) per week 3 7/ 6 S
c, 0. 1. a. 1 13/ 3
Total 5 0/ 9 C 11.71
per hour 1/ 9 H 2/  - 29, 77
(i) per week 3 18/ 9
c. 0. 1, a. 2 - - E
Total 5 18/ 9 13,40
M
Team Leaders:
per hour 2/ _ E 2 / 3 34, 06
per week 4 10/ -
c. 0. 1, a. 2 4/ - 15. 33
A s s i s t a n t  F o r e m e n :
p e r  h o u r 21 3 2 / 6 3 7 ,3 5
p e r  w e e k 5 1/ 3 5 12/ 6
c. 0 . 1 .a . 2 12/ - 2 16/ 6
T o ta l 7 13/ 3 8 9/ - 16. 90
F o r e m e n :
p e r  h o u r 2 / 6 3/ _ 45, 11
p e r  w e e k 5 12/ 6 6 15/ -
c. 0 .1.  a . 2 16/ 6 3 8/ -
T o ta l 8 9 / - 10 3/ - 20. 30
* In c e n t iv e  B o n u s  s c h e m e  i n t r o d u c e d  d u r in g  1957. S ee  be low , P-
D e c i m a l i s a t i o n  of c u r r e n c y  in F e b r u a r y  1961. E x i s t i n g  r a t e s  c o n v e r t e d  to  R a n d s  a n d  c e n t s .  F r o m  1962 
a l l  w ag e  r a t e s  w e r e  c o n s o l id a t e d  a n d  th e  s t a t u t o r y  c o s t  of l iv in g  a l l o w a n c e  r e m o v e d .  See  a b o v e ,  p. 
f o r  w a g e  d e t e r m i n a t i o n s  m a d e  u n d e r  t h e  N a t iv e  B u i ld in g  "W orkers  A c t  of 1951
S o u rc e :  C o m p i l e d  f r o m  J o h a n n e s b u r g  C i ty  C o u n c i l ,  M in u te s  of M e e t i n g s ,  1954 to 1962,
W ages
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It was s ta ted  above tha t building up the o rg an isa t io n  with suffic ien t
89'sk i l le d ' labour p re se n te d  no r e a l  p ro b le m  for the H ousing  D ivision,
and, with the ' ta s k ' sy s te m , t ra in in g  was, in any event, "on the job" .
The question  of 'u n sk il led ' labour,  how ever, the c a te g o ry  of building
labour not co v e red  by the Native Building W o rk ers  leg is la t io n  in it ia l ly
p re se n te d  a p ro b le m  due to the e x tre m e ly  low w ages paid  by the
Jo h an n esb u rg  C ity  Council to 'u nsk il led ' w o rk e rs .  The Council was a
la rg e  em p lo y e r  of 'unsk il led  w o rk e rs  whose wage r a t e s  w ere  based  on the
90s c a le s  d e te rm in e d  in t e r m s  of the so -c a l le d  Botha A w ard of 1947.
T h e re  w ere  m o re  than 10, 000 w o rk e rs  on the low est g rade , of whom 1, 000 
w ere  em ployed by the H ousing D ivision a t the beginning of 1955. The 
m in im u m  w ages w ere  low, co m p ared  to the build ing in d u s try  and indeed 
to o th e r  la rg e  em p lo y e rs  of " th is  type of lab o u r"  - s u c h  as the N atives 
R e se t t le m e n t Board  and the P r e to r i a  City Council- and the H ousing D ivision
89. See above, p. 220
90. In t e r m s  of the Botha A w ard of 1947, unsk illed  w o rk e rs  w ere  g raded  
f ro m  VI to I with 3 r a t e s  c o r re sp o n d in g  to y e a r s  on each  g rad e .
Table  5. 4, 'L a b o u re r '  r e f le c ts  the m in im um  r a te  fo r  the f i r s t  y e a r  
on G rade VI. M ore than 10, 000 w o rk e rs  on G rade  VI w ere  em ployed 
at the end of 1954 by the City E n g in e e r 's  D e p t . , the N on-E uropean  
A ffa irs  D ept, and the Housing D ivision . JCC M in u te s , 2 2 /3 /1 9 5 5 ,
p. 334. The to ta l  weekly wage co m p r ise d  a b as ic  r a te  p e r  h our ,  
on the b a s is  of the Botha Award, plus a s ta tu to ry  co s t  of living 
a llow ance. The C .O .L .A .  had been in troduced  du ring  the Second 
W orld  W ar and had been re v is e d  on 8 o ccas io n s ,  the la s t  3 being 
A p ri l  1951, A p ril  1952, and M arch  1953, when the R eta il  P r i c e  Index 
f ig u re s ,  co m p ared  with a base  of 100, w ere  169, 183 and 189 r e s p e c t ­
ively . JCC M inutes , 3 0 /4 /1 9  57, p. 698. The question  of a re v ise d  
b a s is  to la b o u r e r s '  wage r a t e s  was only re so lv e d  in 1959, when a 
wage d e te rm in a tio n  m ade under  the Wage Act fixed m in im um  wages 
fo r  a l l  unsk illed  w o rk e rs  em ployed by loca l  au th o r i t ie s  on the 
W itw a te rs ra n d .  The d e te rm in a tio n  in troduced  a conso lida ted  wage 
and rem o v ed  the C . O. L . A. JCC M inutes, 2 5 /8 /1 9 5 9 , p ;  1590.
See above, p. 194.
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91had difficulty  r e c ru i t in g  "m o re  effic ien t types"  of la b o u re r s .
To in c re a se  the wage r a t e s  of building la b o u re rs  as  a group would
" re su l t  in app lica tions  f ro m  o th e r  groups which would be d iff icu lt to
r e s i s t " ,  and s e v e ra l  p r a c t ic e s  w ere  in troduced to fac i l i ta te  the paying
of w ages, to " se le c te d  la b o u re r s " ,  at a ra te  "m o re  n e a r ly  app rox im ating
tha t paid in in d u s try " .  F o r  in s tan ce , 5 p e r  cent of build ing l a b o u re r s ,  of
the "boss  boy type", c a r r ie d  out 's e m i- s k i l le d '  o p e ra t io n s  and w ere  p laced
92on a h ig h e r  wage sc a le  in t e r m s  of the Botha Award; and, an incentive
bonus of up to 2d p e r  hour was in troduced  in J a n u a ry  1956, when 800
building la b o u re r s  w ere  im m ed ia te ly  re q u ire d  "to keep 400 Native Building
93W o r k e r s . . .  fully  occupied". By A p ril  1957, how ever,  the Jo h an n esb u rg  
C ity  Council had f ina lly  re so lv e d  to in c re a se  the to ta l  weekly ea rn in g s  of a ll  
the unsk il led  w o rk e rs ,  of whom th e re  w ere  ap p ro x im a te ly  18, 700. This 
was not done by an in c re a s e  in the bas ic  r a t e s ,  but by way of an addition
91. As at J a n u a ry  1956, the com p ara tiv e  to ta l  w eekly  ea rn in g s  of 
building la b o u re rs  w ere : Jo h an n esb u rg  C ity  Council, £2 2 /9  to 
£2 3 /9 ,  N atives  R e se t t le m e n t  Board, £2 2 /9  to £2 15/9; P r e to r i a  
C ity Council, £3 2 / - ;  Building Indus try  on the W itw a te rs ran d ,  £3 1 /5 .  
JCC M inu tes , 31 /1 /19  56, pp. 84-5. Why the City Council was not 
bound by ex is t in g  In d u s tr ia l  Council A g reem en ts  fo r  the building 
in d u s try  in r e g a rd  to unsk illed  labour, was due to the fac t tha t u n d er  
the In d u s t r ia l  C oncilia tion  Act, m u n ic ip a li t ie s  w ere  no t re c o g n ise d  as 
e m p lo y e rs  in the building in d u s try .  See above, p. 150. In d u s tr ia l  
a g re e m e n ts  did not th e re fo re  have to be o b se rv e d .  In addition, in 
t e r m s  of Section 51(1) of the In d u s tr ia l  C oncilia tion  Act, of 1937, 
"native a r e a s "  could be excluded f ro m  the t e r m s  of In d u s tr ia l  a g r e e ­
m e n ts .  U nder the Native Building W o rk ers  Act, how ever, the 
Jo h an n esb u rg  C ity  Council had been 'd es ig n a ted ' an em p lo y er ,  and 
was bound to wage r a t e s  fo r  l e a r n e r s  and build ing w o rk e rs  m ade 
u n d er  the D e te rm in a t io n s . '
92. L a b o u re r s  engaged on co n c re te  o r  m o r ta r  m ixing , en su r in g  that in ­
g red ien ts  w ere  added in the c o r r e c t  p ro p o r t io n s  e t c . , o r  in ch a rg e  of 
bagging te a m s ,  c a r r i e d  out 's e m i- s k i l le d '  o p e ra t io n s  and f ro m  1 Ju ly  
1955, w ere  paid in acco rd an ce  with the r a te  fo r  the f i r s t  y e a r  on 
G rade V. T h e ir  to ta l  w eekly ea rn in g s  th e re fo re  in c re a se d  to £2 7 /9  
(see above, n s ,  90 & 91). JCC M inu tes , 2 2 /3 /1 9 5 5 ,  p. 334.
93. If s c h em es  w ere  not com pleted  before  the end of the f inanc ia l y e a r ,  
unexpended b a lan ces  had to r e v e r t  to the T r e a s u ry .  JCC M in u tes , 
3 1 /1 /1956 , pp. 84-5.
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94of 6s  p e r  week to the s ta tu to ry  co s t  of living a llow ance. The C .O .L .A .
was fu r th e r  in c re a se d  by 4 s  p e r  week in A pril  19 58. But, desp ite  these
in c r e a s e s ,  the to ta l em olum ents  paid by the Jo h an n esb u rg  City Council w ere
w ere  well below those  paid by C om m erce  and In d u s try .  The N ational
Institu te  of P e r s o n n e l  R e se a rc h ,  investiga ting  fo r  the Council "any fa c to rs
that m ay  influence the effic ien t u t i l isa t io n  of the Native labour fo rc e " ,
found that "not le s s  than 96 p e r  cent of the C ouncil 's  N ative labour fo rce
is  liv ing below the 'P o v e r ty  D atum  L in e ' ,  as co m p ared  with between 46%
95and 66%, depending on the loca lity , in the r e s t  of the Union". The 
In stitu te  reco m m en d ed  g e n e ra l  wage in c re a s e s .
By the m iddle  of August 1958, how ever, th e re  was a " tra d e  r e c e s s io n "
and the r e g is t r a t io n  and influx c o n tro l  b ranch  of the N on-E uropean  A ffa irs
D ep a r tm en t  of the Jo h an n esb u rg  City Council ex p er ien ced  "a co n s id e rab le
d e c re a s e  in the dem and for labour  [ by Jo h an n esb u rg  e m p lo y e r s /  and a
9 6sh a rp  in c r e a s e  in the n u m b er  of w o rk se e k e rs  re p o r t in g  da ily" .
The dem and fo r  la b o u re r s  by the Council, p a r t ic u la r ly  the Housing D ivision
with the expansion  of a c t iv i t ie s  du ring  1957/58 fo r  im p lem en tin g  the ’s lum
c le a ra n c e  s c h e m e ',  th e re fo re  a p p e a rs  to have been m e t  without an in c re a se
97in the bas ic  r a t e s  fo r  'unsk il led ' la b o u re r s .
94. In S ep tem ber 1956 the City Council had approved  of a labour su rv e y  
being c a r r i e d  out by the N ational Institu te  of P e r s o n n e l  R e se a rc h  of 
the CSIR. The te r m s  of r e fe re n c e  w ere  " re c ru i tm e n t ,  c la s s i f ic a t io n ,  
tra in in g , su p erv is io n , pay  and incen tives , w ork p e r fo rm a n c e ,  and 
any fa c to rs  tha t m ay  influence the effic ien t u t i l isa t io n  of the Native 
la b o u r - fo rc e " .  In J a n u a ry  1957, the D ir e c to r  of the In s ti tu te ,  D r .  
B ieshew el, reco m m en d ed  wage in c re a s e s  and, following a petition  
f ro m  la b o u re r s  em ployed in the City E n g in e e r 's  D e p t . ,  Council 
approved an in c re a s e  in the C .O .L .A ,  By 1957, the R eta il P r ic e  Index 
had r i s e n  to 207, by 18 points  over M arch  1953 (see above, n. 90), 
without a c o r re sp o n d in g  in c re a se  in the s ta tu to ry  co s t  of liv ing 
a llow ance. JCC M inu tes , 30 /4 /1957 , pp. 697-701.
95. 'U rgency  R eport of the E s ta b lish m e n t C om m ittee! (Rates of Pay:
Native L a b o u re rs ) ,  JCC M in u tes , 2 9 /4 /1 9 5 8 , pp, 637-9.
96. The "d isp a r i ty  between availab le  labour and the dem and" continued 
into the f i r s t  ha lf  of 1959. Annual R eport of the M anager, N on- 
E u ropean  A ffa irs  D e p a r tm e n t , fo r  the p e r io d  1 Ju ly  1958 to 30 June 
1959, pp. 13-4.
97. The ab ility  to r e c r u i t  unsk illed  labour a t  in fe r io r  w ages is  p a r t ly  
accounted for by the 'r a t io n a l isa t io n ' of the ' lab o u r  a lloca tion ' 
p r o c e s s .  See ch ap te r  6.
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But what was the re la t io n sh ip  of building la b o u re r s  to the d ivision 
of labour in house -b u ild in g  p roduction?  How was the labour p ro c e s s  
o rg an ised  on the b a s is  of the d ifferen tia tion  of lab o u r  r e f le c te d  in the 
c a te g o r ie s  in Table 5 .4 ?  And, how had the in c re a se d  r a te  of p roduction  
re f le c te d  in F ig u re  5 ,4  been achieved?
O pera tive  L abour and the 1 T ask  System '
K
As m entioned  above and in the p reced in g  c h a p te r ,  the o rg an isa tio n  
on which the m a s s  p roduction  of hou ses  was based , as  developed at Kwa 
Them a by A. J .  A rch iba ld  in conjunction with the N ational Building R e se a rc h  
Insti tu te ,  c o n s is ted  in b re ak in g  down the work p r o c e s s e s  involved into a 
n u m b e r  of s e p a ra te  ta sk s ,  each ta sk  being the re sp o n s ib i l i ty  of a team .
Each  t a s k , o r  s tag e , was b roken  down into i ts  bas ic  re q u i re m e n ts  of 
labour, m a te r ia l s ,  p lant and t r a n s p o r t .  Each  team  was a l loca ted  the 
n e c e s s a r y  p lan t and m a te r ia l s  fo r  the ta sk  to be p e r fo rm e d  and a supply 
and s to r e s  sy s te m  was o rg an ised  to e n su re  that each  te a m  would be kept 
supplied with the n e c e s s a r y  m a te r ia ls  fo r  its  t a s k . , A labour  'pool* was 
kept em ployed on sp e c ia l  work, f ro m  which sk illed  and unsk illed  labour 
could be draw n to re p la c e  team  v a c an c ie s .  A team  was headed by an 
ex p er ienced  " a r t i s a n  le a d e r" ,  who not only executed  the m o s t  d ifficult work 
but was a lso  re sp o n s ib le  fo r  the su p erv is io n  of a n u m b er  of a r t i s a n s ,  to ­
g e th e r  with the la b o u re rs  r e q u ire d  fo r  the p a r t ic u la r  ta sk .  The p ro p o rt io n  
of la b o u re rs  to a r t i s a n s  (e ith e r  l e a r n e r s  o r  building w o rk e rs ,  r e g i s te r e d  
in the t ra d e s )  v a r ie d  acco rd ing  to the n a tu re  of the ta sk .  Table 5. 5 
i l lu s t r a te s  the ta sk s  involved in the e rec t io n  of a s ta n d a rd  NE. 51/6 house 
type, and the 's ta n d a rd s '  which w ere  se t  fo r  the weekly output of the building 
te a m s .  A n u m b er  of te a m s  w ere  u n d er  the co n tro l  of fo rem en  and a s s i s ta n t  
fo rem en . By Sep tem ber 1957, with the com m encem en t of the £3 m illion  
building p ro g ra m m e ,  th e re  w ere  th re e  A frican  fo rem en  in charge  of th re e  
co n s tru c tio n  u n its .  Each  fo rem an  was " re q u ire d  to m ain ta in  w orking  and
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Table  5. 5 Jo hannesburg  City Council, Housing Division: T a sk  System  
em ployed on NE. 51/6  Type House.
T asks  A r t is a n s  L a b o u re rs  Output
'Build ing W o rk e rs '  p e r  w eek
 __ '_____________________  and 'L e a r n e r s '  ___
F oundations
1 Excavation , 3 cu. y d s /h o u se 1 9 houses
2 A s h c re te ,  2 J  cu. y d s /h o u se 13 80 houses
3 B rick w o rk  foundation 1 b r ic k la y e r 1 7-9  houses
4 F ill in g 1 7 houses
5 F lo o r s ,  a s h c re te  s labs  to 13 170 s labs
k itchens only
Supe r  s t ru c tu re  s :
1 B rick w o rk 7 b r ic k la y e rs 8 5 \  houses
2 Roof pu rlin s 1 c a rp e n te r 1 22 houses
3 Roof sheets 1 c a rp e n te r 2 22 houses
4 Glazing 1 g laze r 2 42 houses
5 P ain ting  - in te rn a l 1 painte r 1 32 houses
6 P ain ting  - ex ternal 1 p a in te r 1 42 houses
7 P la s te r in g 1 p la s t e r e r 1 42 houses
8 Gables 1 b r ic k la y e r 1 42 houses
9 B rick w o rk  pointing 1 b r ic k la y e r 1 42 houses
10 Beam filling 1 b r ic k la y e r 1 15 houses
S ep ara te  W. C. s t ru c tu re s :
1 A sh c re te  f loo r  slab 1 9 s labs
2 S u p e rs t ru c tu re 1 b r ic k la y e r 1 6 p a i r s
3 Roof 1 c a rp e n te r 1 160
4 W .C . pan in s ta l la t io n 1 p lum ber 1 22
>Jc The ta sk  w ork  o p e ra ted  on a weekly b as is
So u rc e : Com piled f ro m  1972 data (see above, p .$3/ 84) m ade availab le
by D. C. S im pson, Housing Eng ineer  f ro m  1955.
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d isc ip l in a ry  c o n tro l  of a labour fo rce  of 350 m en, includ ing  100 b r ic k  -
98la y e r s ,  having a p o ten tia l  output of 18 houses  p e r  day" . It was at this 
s tage that a schem e fo r  in c re a s in g  the 'po ten tia l  output' had been in troduced . 
This was a sy s te m  of 'paym ent by r e s u l t s '  which linked in c re a se d  p ro d u c t ­
iv ity  of labour, and consequent reduc tions  in lab o u r  c o s ts ,  to in c re a se d
99weekly 'e a rn in g s ' .  The incentive  schem e is  exam ined  below.
P a y m e n t by R esu lts
P ro v is io n s  ex is ted  fo r  the paym ent of incentive bonuses  to those
w o rk e rs  em ployed in t e r m s  of the Native Building W o rk e rs  Act of 19 51. 100
The incentive  schem e o p e ra ted  by the H ousing D iv ision , how ever, was
based  on the output of the te a m , r a th e r  than the indiv idual, and th e re fo re
included w o rk e rs  not co v ered  by the d e te rm in a tio n s  m ade und er  the Act.
As Table 5 .5  show s, o ver  70 p e r  cen t of w o rk e rs  involved in to ta l o p e ra t -
101ions w ere  l a b o u re r s .  A ccord ing  to the ra t io n a le  of the Housing 
D ivision  as  'e m p lo y e r ' ,  an in c re a s e  in b as ic  w ages , p a r t ic u la r ly  "w here  
the p e r fo rm a n c e  of an indiv idual no longer  m e r i t s  the additional pay" , did 
not " n e c e s s a r i ly  in th em se lv es  ac t as  an in c e n t iv e . . . I t  is  p re fe ra b le  to
98. As shown in Table  5 .4 ,  te a m  le a d e r s  w ere  paid s ligh tly  m o re  than 
a r t i s a n s  on the top g rad e . F o r  the additional re sp o n s ib i l i ty  of 
a s s i s ta n t  fo rem en  and fo re m e n ,  the bas ic  h o u r ly  r a t e s  had been 
in c re a se d  f ro m  2 /3  and 2 /6  to 2 /6  and 3 / -  r e sp e c t iv e ly .  JCC M inutes , 
2 8 /5 /1 9 5 7 ,  pp. 896-7; and 2 4 /9 /1 9 5 7 , p . 1808. See Ib id .7 2 3 /2 /1 9 5 4 ,  
p . 230, fo r  re sp o n s ib i l i t ie s  of team  le a d e r s .  T hese  bas ic  h o u rly  
r a t e s  of sk illed  building w o rk e rs  in pos itions  of su p e rv is io n  and 
c o n tro l  should be co m p ared  with the basic  h o u r ly  r a t e s  applicable
in the build ing in d u s try  in g en e ra l .  See above, p. 193.
99. Although i t  was only in June 1958 that Council gave au th o rity  for 
the paym ent of incentive  bonuses and confir*med the action  of the 
D ire c to r  of H ousing in in troduc ing  the p a y m e n ts .  JCC M inutes , 
24 /6 /1 9 5 8 ,  p. 1070-2.
100. C lause  9. of Wage D e te rm in a tio n  No. 2464, 13 /1 1 /1 9 5 3 . S prings  
M unic ipa lity  had o p e ra ted  an incentive schem e a t  Kwa Them a and 
had m ade re p re s e n ta t io n s  to the Native Building W o rk e rs  A dviso ry  
Board  on the f i r s t  D ete rm in a tio n , see  D e p a r tm e n t of L abour,  Ref. 
1612 /70 -6 , A nnexure B, pp. 5-6, e n c l0 D e p a r tm e n t of L abour,  Ref. 
1 6 1 2 /7 0 -2 /1 ,  Agenda, Native Building W o rk e rs  A dviso ry  Board , 
19 /8 /1 9 5 3 . BIFSA A rch iv es ,  F i le s ,  No. 1.
101. The com position  of the build ing labour fo rce  engaged in the p ro d u c t ­
ion of tow nships throughout the country  o ver  the study  per iod  is  
exam ined  in d e ta il  in c h a p te r  6.
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m ain ta in  a s ta n d a rd  basic  pay ^for each ca teg o ry  of l a b o u r j  and to
add to this a v a r ia b le  bonus d e te rm in e d  by the output of a p a r t ic u la r  
102te a m " .  The exam ple of a " s u p e r s t ru c tu re  te a m "  fo r  the b r ickw ork  
to the NE.51/6 type house was m o s t  typ ica l and p rov ided  the b a s is  fo r  
the incentive sch em e which was ra t io n a lise d  in t e r m s  of the following 
a rg u m en t.
A s u p e r s t ru c tu r e  team  of "usual s tren g th "  co n s is ted  of 7 b r ic k ­
la y e r s ,  of whom 4 w ere  l e a r n e r s ,  and 7 la b o u re rs .  The wages of the 
te a m  to ta lled  an av e rag e  of £45 p e r  week, du ring  which week the com pletion
of s u p e r s t ru c tu re s  to 3 N E .5 1 /6  type houses  was the bas ic  s tan d a rd  o r
103"n o rm "  fo r  the output of the team . The labour c o s t  of a s u p e r s t ru c tu re
(including d i re c t  su p e rv is io n  and a p ro p o rtio n  of fixed and v a r iab le  o v e r -
104heads)  was ap p ro x im a te ly  £20, Thus, if  the te a m  com ple ted  4 s u p e r ­
s t r u c tu r e s  in s tead  of the "n o rm " , th e re  would be a 'sav in g ' of £20 .,  i . e .  
without advancing fu r th e r  w ages, o r  the em ploym ent of add itional w o rk e rs ,  
additional output would have been ach ieved . But an incentive  'bonus ',  in 
effec t paid out of the 's a v in g s ' ,  was re q u ire d  to obtain the in c re a se d  
in ten s i ty  of lab o u r  which would r e s u l t  in the add itional output. The p r in c ip le  
in troduced  was that w o rk e rs  would "p a r t ic ip a te  in ca lcu la ted  savings c o n ­
sequent upon p e r fo rm a n c e  add itional to the basic  ta sk  up to a m ax im um  of 
50% of such sav ings  e x p re s se d  as a p e rcen tag e  of w eekly  w ages" .  L im its
102. 'R e p o r t  of the E s ta b l ish m e n t  Committete', JCC M inutes , 24 /6 /1 9 5 8 , 
p. 1071.
103. This a p p e a rs  to conflic t with the in fo rm ation  given in Table 5 .5 , 
w here  a b r ickw ork  s u p e r s t ru c tu re  team  h as  8 la b o u re rs  and the ta sk  
fo r  the week is  given as  5 i  h o u ses .  As s ta ted ,  th is  data  is  fo r  1972 
and the com position  of the team  could have been  d iffe ren t -with m o re  
c o m p e te n t / r e g is te r e d  b r ic k la y e rs  and no l e a r n e r s  - o r ,  a point which 
will be dea lt  with below, in c re a s in g  p roduc tiv ity  of labour had r e su l te d  
in e s ta b lish in g  a h ig h er  leve l-fo r  the "n o rm "  by 1972.
104. As m entioned above,p. 2S3, the b rickw ork  s u p e r s t ru c tu r e  to NE. 51/6 
type h o u ses  was co n tra c te d  out on 'lab o u r-o n ly ' c o n tra c ts  fo r  £21.
The co s t  over  the wages of the team  involved in the d ire c t ly  p ro d u c t­
ivity  labour, i . e .  £15 p e r  house, included the w ages of those w o rk e rs  
engaged in the m a te r ia l  su p p ly / t r a n sp o r t  and s to r e s ,  as w ell as  the 
c o s ts  of su p e rv is io n .
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w ere  se t:  f i r s t ly  to the am ount of bonus payable to any w orker;  and, 
secondly  to the "upper  s ta n d a rd s  of p e r fo rm a n c e  beyond which w ork of 
accep tab le  quality  cannot re a so n a b ly  be expected" ,
As Table 5, 6 i l lu s t r a t e s ,  the m axim um  bonus was l im ited  to 30% 
of the to ta l  w eekly ea rn in g s  of the team  and the 'u p p e r  s ta n d a rd s '  w ere  
l im ited  to 5 un its  p e r  week fo r  the N E .51 /6  type house , w here  the "n o rm "  
was 3 s u p e r s t r u c tu r e s .  F o r  l e s s  than one th ird  of the to ta l  weekly ea rn in g s  
of a team  advanced in the fo rm  of a 'b o n u s ' , th e re fo re ,  the team  would in 
fac t have 'p e r fo rm e d ' add itional work to the 'v a lu e ' of two th ird s  the "n o rm a l"  
weekly ta sk .  The opera tion  of th is  fo rm  of paym ent by r e s u l t s ,  on the 
b a s is  of the d iv ision  of labour en ta iled  in the " ta sk  s y s te m " ,  r e p re s e n ts  
the s ingle  m o s t  im p o r ta n t  explanation for the in c re a s e d  r a te  of p roduction  
m ain ta ined  u n ti l  the e a r ly  1960s and the reduc tion  in c o s ts  of housing  
p ro d u c tio n .  R efe ren ce  to Table 5 .7 ,  which l i s t s  a l l  the building p ro je c ts  
under taken  by the H ousing  D ivision throughout the study p e r io d  s ince  its  
inception in 1954, r e v e a ls  c o n s is te n t  and su b s ta n tia l  's a v in g s ' on housing  
p ro je c t s .  W here e x c e s s e s  did o ccu r  -in  to ta l expend itu re  o ver  the availab le  
lo a n s -  on p a r t i c u la r  p ro je c ts ,  these  w ere  g en e ra l ly  o th e r  building types such 
such as  h a l ls  o r  a d m in is tra t io n  offices, where m a s s  p roduc tion  techniques 
could not be as  su c c e ss fu l ly  applied as  in the ra t io n a l is e d  house -b u ild in g  
labour p r o c e s s .  But desp ite  these  'e x c e s s e s ' ,  the 'b u il t  en v ironm en t ' of 
the South W es te rn  Tow nships, which included schoo ls ,  shops, a d m in is t ra t io n
offices  and b e e r h a l l s -  e s s e n t ia l  to the sy s tem  of m u n ic ip a l  f inances  and to
106se lf -b a lan c in g  the acco u n ts -  and had been p roduced  on the b a s is  of
the Native Build ing  W o rk e rs  leg is la t io n ,  showed an o v e ra l l  's a v in g '.  M ore
105. D e ta ils  of the incentive  bonus schem e a re  f ro m  r e p o r t s  of the 
E s ta b l ish m e n t  C om m ittee , in J CC M inutes, 2 4 /6 /1 9 5 8 ,  M inutes: 
1070-2; and 2 4 /5 /1 9 6 0 ,  M inutes: 1112-4.
106. See Table , 6 ,4 ,  p. 267, fo r  im pact of 'b e e r  p ro f i t s '  on the 'N ative 
Revenue A ccount',  1948-1965.
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Table  5 .6  Housing D ivision 'Incentive Bonus S chem e ' 1958
B rick w o rk  s u p e r s t ru c tu re  S tandards  for NE 51/6  type house
T eam  "N arm "
3 3 i  4 4 i 5
L abour C atego ry  &t T o ta l Bonus payable a t  p e rcen tag es
W eekly E a rn in g s NIL 7i%  15% Z2\% 30%
£ s /d
A L a b o u re rs 2 12/9 4 / - 8 / - 12 /- 1 6 /-
B R e g is te re d  L e a rn e r s :
i who have not p a s se d  te s t 2 15/9 4 / - 8 / - 12/ - 16 /-
ii who have p a s se d  te s t 3 9 /4 5 / - 10 /- 15 /- 2 0 /-
ii i in  2nd y e a r  a f te r  te s t 4 3/9 6 / - 12 /- 1 8 /- 2 4 / -
C R e g is te re d  N .B .W ’s:
i & o th e rs  on sk il led  w ork 5 0/9 7/6 15/ - 22/6 3 0 /-
ii m o re  com peten t N. B .W ' s & 
o th e rs  on sk illed  w ork
5 18/9 9 / - 1 8 /- 2 7 / - 3 6 /-
D T eam  L e a d e rs 6 1 6 /- 1 0 /- 2 0 / - 3 0 /- 4 0 / -
Source: JCC M inu tes , 2 4 /5 /1 9 6 0 ,  M inutes: 1112-4;and above, Table  5 .4 .
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than 8 p e r  cent had been saved on to ta l  expenditu re  co m p a re d  to the
107loans which had been approved .
It should be noted that,  by the beginning of 19 59, incentive
sc h e m e s  w ere  p ro p o sed  fo r  o ther  d e p a r tm en ts  within the Jo h an n esb u rg
City Council. The O rgan isa tion  and M ethods D ivision, of the E s ta b l ish m e n t
C om m ittee , r e so lv e d  that incentive  sc h em es  " fo r  a l l  a sp e c ts  of sew er
co n s tru c t io n " ,  " lay ing  of w a te r  m a in s"  and "excava tion"  in the City
E n g in e e rs  D ep a r tm en t,  and p e rh a p s  the E le c t r ic i ty  D ep a r tm en t,  on the
b a s is  of 's c ie n t i f ic a l ly d e te rm in e d  s ta n d a rd s ' ,  would be in the in te r e s t s
of the City C ouncil. C onsu ltan ts ,  who w ere  "qualified  in w ork  s tudy",
108w ere  acco rd in g ly  engaged. The sc ien tif ic  s ta n d a rd s ,  which w ere
p re se n te d  in O ctober 1959, re v e a le d  that the ex is t in g  output of labour  in
s e w e r  co n s tru c tio n  and lay ing  of w a te r  p ipes, "could be m o re  than doubled
und er  su itab le  incentive  cond itions" . F u r th e rm o re ,  with the in troduction
of incen tives ,  "the red u c tio n  in the labour com plem en t,  w hils t  m ain ta in ing
the p r e s e n t  r a te  of c o n s tru c t io n " ,  would r e s u l t  in a sav ing  of £29,400 p e r  
109annum .
This co n cern  within v a r io u s  d e p a r tm e n ts  of the City Council, to 
red u ce  the ' la b o u r  c o m p lem en ts ' while in c re a s in g  the p rod u c tiv ity  of the 
lab o u r  fo rce ,  should be seen  in the context of the wage in c r e a s e s  which 
cam e into e ffec t  in August 1959 fo r  unsk illed  labour and in e a r ly  1960 fo r
107. One effect of these  's a v in g s ' was that the Jo h a n n e sb u rg  City Council 
could su b m it r e v is e d  f inanc ia l  de ta ils  to the Bantu H ousing Board , 
which was se t  up in t e rm s  of the Housing Act, No. 10 of 1957, as  a 
p a r a l l e l  in sti tu tion  to the N ational H ousing and P lan n in g  C o m m iss io n .  
Thus G overnm ent N ational Housing Loans which had been negotia ted  
fo r  each  p ro je c t  could be c lo sed  at reduced  f ig u re s .  This a sp ec t  is  
exam ined  in m o re  d e ta i l  in the final c h a p te r .
108. JCC M in u tes , 2 7 /1 /1 9 5 9 , M inutes: 45-6 .
109. JCC M in u te s , 27 /10 /1959 , M inutes: 2033-37. It should be noted
tha t by 1965, som e 565 m ile s  of w a te r  m a in s  had been laid and 478 
m ile s  of s e w e r  had been c o n s tru c ted  in the South-W est townships of 
Jo h an n esb u rg .  L ew is ,  'a  City within a C ity ',  p. 11. M ost of the 
in f r a s t r u c tu r a l  developm ent was on the b a s is  of p roduction  'in c e n t iv e s ' .
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' l e a r n e r s  and Native building w o r k e r s ' .  The in c re a se  of 3d an hour  fo r
c e r ta in  c a te g o r ie s  of labour would r e s u l t  in an annual c o s t  to the City
Council of £30, 509> £10, 750 for the City E n g in ee rs  D ep a r tm en t and the
110balance  for the H ousing D iv is ion . The incentive sc h em es  im p lem en ted  
w ithin the f o rm e r  and the redu c tio n  in labour m o re  than com pensa ted  fo r  
the in c r e a s e  in w ages . F o r  the H ousing D ivision, to 'c o u n te ra c t '  an 
in c r e a s e  of £5 to £6 p e r  house r e su l t in g  f ro m  the wage in c r e a s e s ,  the 
p e rc e n ta g e  bonus payable  to building w o rk e rs  u n d e r  the incentive schem e 
was red u ced .  E xcep t fo r  la b o u re r s ,  whose 'b o n u s’ rem a in ed  a t the 
r a t e s  shown in Table 5 .6 ,  nam ely , f ro m  7-§- p e r  cen t to 30 p e r  cent, in 
May 1960 the p e rc e n ta g e  r a t e s  w ere  adjusted  to range  f ro m  5 p e r  cen t to 
20 p e r  cen t.  Thus fo r  one fifth of the to ta l w eekly ea rn in g s  of a team  
payab le  as  a bonus, the team  would s t i l l  p e r fo rm  two th i rd s  additional work 
to the weekly ta sk .
110. See above, p. n .1 2 2 .  In t e r m s  of G overnm ent Notice No. 556, 
G overnm ent G azette ,  2 2 /4 /1 9 5 9 , the r a t e s  in c re a s e d  to I s  Id  p e r  
h o u r  fo r  a r e g i s t e r e d  l e a r n e r  G rade B and to I s  8|-d p e r  hour
fo r  r e g i s te r e d  Native build ing w o rk e rs .  T eam  le a d e r s ,  who w ere  
not p rov ided  fo r  in the D e te rm in a tio n , had th e i r  bas ic  r a te s  in c re a se d  
to 2 s 3d p e r  h o u r .
111. Insu ffic ien t da ta  on em ploym ent e x is ts  to e s ta b lish  the re la t io n  
between the opera tion  of the incentive sch em e in the H ousing D ivision 
and a re la t iv e  reduc tion  in i ts  ' lab o u r  c o m p le m e n t '.  In 1960, the 
only y e a r  fo r  which f ig u re s  a re  ava ilab le , the sk il led  com ponent of 
i t s  building lab o u r  fo rce  co m p rised : 59 r e g i s t e r e d  l e a r n e r s  on G rade 
B: 71 G rade A le a r n e r s :  149 le a r n e r s  in the second y e a r  a f te r  p a s s in g  
the te s t ;  323 r e g i s t e r e d  'N ative building w o rk e r s ';  106 'm o re  
com peten t w o rk e rs ' ;  and 14 team  le a d e r s .  JCC M in u tes , 2 4 /5 /1 9 6 0 ,  
M inutes: 1116, A nnexure. No f ig u re s  e x is t  fo r  the la b o u re rs  em p lo y ­
ed by the H ousing D ivision , although f ro m  Table 5 .5  above, it  a p p e a rs  
that m any of the ta sk s  w ere  undertaken  so le ly  by l a b o u re r s .  Some 
conclusions  will, how ever, be draw n f ro m  na tio n a l lev e l  data  pn the 
sk illed  and unsk il led  building labour fo rce  em ployed und er  the Native 
Building W o rk ers  leg is la t io n , which is  exam ined  in ch ap te r  6. The 
City Council was the l a r g e s t  em ployer  u n d er  the Act, th e re fo re  th ese  .
- findings will ind icate  the position in the Jo h an n esb u rg  City Council 
app ro x im a te ly .
112. The m ax im um  bonus a t 20 p e r  cent, fo r  the p roduction  of 5 h ouses  
in s tead  of the n o rm  3, am ounted to 1 4 /-  as  ag a in s t  1 6 /-  fo r  G rade 
B l e a r n e r s ,  and fo r  team  le a d e r s  the bonus red u ced  f ro m  4 0 / -  to 
3 1 / - .  JCC M in u tes , 2 4 /5 /1 9 6 0 , M inutes: 1112-4.
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The p re c e d in g  an a ly s is  of the opera tio n s  of the H ousing
D ivision r e v e a ls  p r e c i s e ly  how an in c re a se  in the p ro d u c tiv i ty  of labour
was ach ieved . E v e r  s m a l le r  q uan ti t ies  of ' lab o u r  t im e ',  and 'lab o u r  c o s ts ' ,
w ere  re f le c te d  in e v e r  g r e a te r  quan tit ies  of the housing  p ro d u c t o ver  the
study p e r io d .  Thus, in the p r o c e s s  of in c re a s in g  the in ten s ity  of labour ,
which was a t ta ined  p a r t ly  as  a r e s u l t  of the low 's ta n d a rd  bas ic  pay ' and
113the 'v a r ia b le  bonus ',  the building p roduct was 'c h e a p e n e d 1. The 
iden tifica tion  of the m e c h a n ism s  and o rg an isa t io n a l  m ethods  th rough which 
the r a te  of housing  p roduc tion  was in c re a se d ,  with the s im u ltaneous  r e ­
duction in c o s ts  of p roduction , r a i s e s  an im p o rtan t  ques tion  concern ing  
the d is tr ib u tio n  of the c o s ts  of housing .
The Housing D ivision was, in p r in c ip le ,  a n o n -p ro f i t  building
o rg an isa t io n  em ploying  d i re c t  labour  and opera tin g  without the in te rven tion
of p r iv a te  building c o n t r a c t o r s . 114 The o rg an isa t io n a l  m ethods and
techn iques  which w ere  u t i l ise d  in the production  of Soweto, how ever,  w ere
based  a lm o st  exc lus ive ly  on fo rm s  of exploitation of build ing labour  which
had been t ra d it io n a l ly  and co n s is te n tly  opposed by t ra d e  un ion ism  within the
115building in d u s try .  The c ase  study thus h ighlights  the opera tions  of the 
H ousing D ivision , and o th e r  d e p a r tm e n ts  within the Jo h an n esb u rg  City Council 
which adopted s im i la r  p r a c t ic e s ,  in the ro le  of e m p lo y e r . Of c e n t r a l
113. See above, p . 240. Note that, by 1972 as Table  5 .5  in d ica tes ,  the 
weekly ta sk  o r  'n o rm ' fo r  a b r ickw ork  s u p e r s t ru c tu r e  team  had 
in c re a se d  to 5-§- houses  in s tead  of 3. See above, p.241, n. 103; 
a lso , p . 104 n. 12; p.105 , n. 15; and, p ,1 2 0 n ,  61.
114. The only exception was C on trac t  No. 26 fo r  1, 000 hou ses  at Molapo, 
which was aw arded  to Longtill  Ltd. in August 1957. A loan fo r  3 ,200 
NE. 51/6 'a u s te r i ty '  hou ses  had been approved by the D ep a r tm en t  of 
Native A ffa irs ,  on condition tha t the Council com m ence  co n s tru c t io n  
im m e d ia te ly .  D e p a r tm e n ta l  building team s  w ere  insuffic ien t and 
te n d e rs  w ere  ca lled  f ro m  10 p r iv a te  f i r m s ,  of whom 5 subm itted  
fo rm a l  te n d e r s .  N egotiations between the D i r e c to r  of Housing and 
L ong till  L td . r e su l te d  in a reduction  in the te n d e r  p r ic e  to £153 p e r  
un it .  The Housing D ivision was at th is  s tage building fo r  £149 p e r  
un it .  JCC M inutes , 2 7 /8 /1 9 5 7 ,  M inutes, 1655-7 (7 1 /5 /1 )  (D. of
H. 18/57); and, M inutes: 1674-7 (71 /5 /18)  (D. of H. 22/57).
115. See above, p. 120 , n . 61.
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im p o rtan ce  is  the fo rm  of the re la t io n s  of explo ita tion  which w ere  
e s ta b lish e d  between the lo ca l  au tho rity ,  as em ployer ,  and the A frican  
labour  fo rce  em ployed in the p roduction  of housing  and in f r a s t ru c tu re  
in the tow nships. T hese  re la t io n s  suggest a 'r e d is t r ib u t io n '  of the 
c o s ts  of housing, nam ely , through the unpaid labour of A frican  building 
w o rk e rs  in fac t 'su b s id is in g ' a p a r t  of the co s ts  of p roduction .
The a im  in th is  ch a p te r  h as  been to explain  how p o lic ie s  which 
w ere  defined and fo rm u la ted  on the b a s is  of the ' id e a l  of to ta l  ap a r th e id ' 
w ere  t ra n s la te d  into p ro g ra m m e s  and im plem ented  within the ex is t ing  
conditions in Jo h an n esb u rg .  In this r e g a rd ,  the t ra n s la t io n  of r a c ia l  
zoning 'g u id e lin es ' into a co m p reh en siv e  m e tro p o li tan  land policy  and the 
developm ent of s i te  and s e rv ic e  sch em es  in tow nships so u th -w es t  of the 
c ity ,  on the b a s is  of the N ative S erv ices  Levy Act, w ere  exam ined  in the 
f i r s t  two sec tio n s  of the c h a p te r .  The ana ly s is  p re se n te d  above of the 
im p lem en ta tion , at the loca l  leve l,  of the Native Building W ork ers  Act, 
su g g es ts  im p o r ta n t  questions  concern ing  both the d is tr ib u tio n  of c o s ts  of 
housing  and the n a tu re  of the re la tio n sh ip  between the City Council as 
em p lo y er  and the A frican  labour fo rc e .  It is  n e c e s s a r y  now to exam ine 
som e of the so c ia l  consequences  of these  fo rm s  of s ta te  in te rv en tio n . The 
housing  conditions fo r A frican  'lab o u r  r e q u i re m e n ts '  of Jo h an n esb u rg  w ere  
c le a r ly  t ra n s fo rm e d  by the d i re c t  in terven tion  in the supply of housing; 
but how, fo r  in s tan ce ,  had the re la t io n sh ip  betw een the Jo h an n esb u rg  C ity  
Council, as ' la n d lo rd ' ,  and i ts  tenan ts  been affected  in the p r o c e s s  of 
producing  Soweto?
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CH APTER SIX ,
CONSEQUENCES OF STATE INTERVENTION: SOME ECONOMIC,
POLITICAL AND IDEOLOGICAL E F F E C T S  OF TOWNSHIP POLICIES
The a im  of th is  f ina l c h a p te r  is  to identify  som e of the consequences  
o r  so c ia l  e ffec ts ,  of the v a r io u s  fo rm s  of s ta te  in te rv e n tio n  in conditions 
fo r  the rep ro d u c tio n  of the A frican  labour fo rce  ana lysed  in p re c e d in g  c h a p te r s  
U nderly ing  th is  s tudy h as  been the twofold a im  of expla in ing  why and how 
the l a r g e - s c a le  co n s tru c t io n  of townships was em b ark ed  upon by the s ta te ;  
and u n d e rs tan d in g  the ro le  of these  sp a tia l  fo rm s  in the o v e ra l l  so c ia l  
fo rm ation .
The f i r s t  sec tion  exam ines  the effective o p e ra t io n s  of the Native 
Building W o rk e rs  A d v iso ry  B oard  a t the na tional lev e l  and focuses  on the 
s ta te  as 'bu ild ing  e m p lo y e r '.  * This enab les  the re la t io n sh ip  between the 
c o n s tru c tio n  of tow nships throughout South A frica  and re la t io n s  of p ro d u c t ­
ion in build ing to be e s ta b lish e d .  It a lso  b r ie f ly  ex am in es  the m e c h a n ism s  
through which 'a p a r th e id ' was applied to the building in d u s try  and iden tif ies  
som e of the consequences  of th is  in te rven tion .
The second sec tion  exam ines  the effects  of s ta te  in te rven tion  in 
the c o s ts  of p roduction  of housing  and in f r a s t ru c tu re  on the r e la t io n ­
ship between the s ta te ,  em p lo y e rs  and A frican  w o rk e rs  around r e n ta ls  and, 
r e la te d  to th is ,w ag es .  The a n a ly s is  focuses  on the Jo h a n n e sb u rg  C ity  
Council as  'lan d lo rd ' and the re la t io n sh ip  with i ts  ' te n a n ts '  in Soweto.
The final sec tio n  looks at the w ider so c ia l  context within which town­
ship p ro g ra m m e s  w ere  im p lem en ted  by loca l  a u th o r i t ie s .  It a t tem p ts  to
1, See above p. 185, fo r  background to the o p era tio n s  of the Native
Building W o rk e rs  A dviso ry  B oard  in augm enting  the sk illed  
build ing labour fo rce  and d e te rm in in g  w ages .
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explain the re la t io n sh ip  betw een these  sp a tia l  fo rm s  and the o v e ra l l  
policy  of 'a p a r th e id ' and iden tif ies  the e ffec ts  of in c re a s in g  c e n tra l is a t io n  
in po licy  fo rm ula tion  and im p lem en ta tion ,
6 ,1 .  Township P ro d u c tio n  and R ela tions  of P ro d u c tio n
The p re c e d in g  ch a p te r  looked at the im p lem en ta tio n  of c e n t ra l ly -  
defined p o lic ie s  in Jo h an n esb u rg .  It exam ined  the p r o c e s s e s  involved 
in th e ir  t ra n s la t io n  into p ro g ra m m e s  and p ro je c ts  a t  the lo ca l  lev e l  and
su g g e s te d  an im p o r ta n t  fe a tu re  concern ing  the n a tu re  of s ta te  in te rven tion :
the lo ca l  au tho rity ,  in im p le m e n tin g  a range  of p o lic ie s  fo r  the p ro d u c t ion
of tow nships, a s su m ed  the ro le  of 'e m p lo y e r ' .  The p r a c t ic e s  em ployed by
both the Jo h a n n e sb u rg  C ity  Council and the N atives  R e se t t le m e n t  B oard
-a s  ’d i r e c t  lab o u r  o rg a n isa t io n s ' and em p lo y e rs  of build ing w o rk e rs  and
le a r n e r s  r e g i s t e r e d  u n d e r  the Native Building W o rk e rs  Act of 1951-
re su l te d  in an in c r e a s e  in the r a te  of housing c o n s tru c t io n  and a c o n s id e ra b le
reduc tion  in the c o s ts  of p roduc tion . As F ig u re  6 .1  i l lu s t r a t e s ,  the
build ing a c t iv i t ie s  of these  two o rg an isa t io n s  r e p re s e n te d  a s ign if ican t
p ro p o rt io n  of the to ta l  housing  fo r  ' lab o u r  r e q u i re m e n ts '  of u rb an  a r e a s ,
which was u n d er tak en  on a s im i la r  b a s is  by loca l  a u th o r i t ie s  throughout
the coun try . With the effective r e s t r u c tu r in g  of the building w ork fo rce  in
te r m s  of the Native Building W o rk e rs  leg is la t ion , w ell over  a q u a r te r  of
a m illion  h o u ses  and h o s te l  accom m odation  fo r 162, 000 's in g le ' w o rk e rs
w ere  c o n s tru c te d  by loca l  au th o r ity  building o rg a n isa t io n s  in townships
2
throughout South A frica  f ro m  1952 un til  1965. As in the case  of Jo h a n n e s ­
burg , build ing a c t iv i t ie s  w ere  not confined to the p ro v is io n  of housing  and, 
as Table 6 .1  in d ic a te s ,  the e n t i re  'bu ilt  en v ironm en t ' was co n s tru c ted  on 
the b a s is  of the p ro v is io n s  of the Native Building W o rk e rs  Act.
2. This is  not to suggest  that the housing  sh o rtag e  had been re so lv e d  
by 1965. See Table 4 .3 ,  p. 181. The dec line  in the ra te  of house 
p roduction  a f te r  1960 was r e la te d  to changes in o v e ra l l  po licy . This 
is  d isc u s se d  in the following sec tion .
,000s
4 0 --------
TOTAL HOUSING CONSTRUCTED 
BY ALL LOCAL AUTHORITIES
80**0
Figure 6.1 Annual Housing Production under the Native Building Workers Act 
of 1951: All Local Authorities
CArmual Reports of the Native Building Workers Advisory Board )
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While i t  was p o ss ib le ,  in the exam ple of Johan n esb u rg , to 
e s ta b lish  the re la t io n sh ip  between the co s ts  of build ing p roduction  and 
p ro d u c t io n - re la te d  p o lic ie s  th rough analysing , for in s ta n c e ,  the in ­
centive  schem e o p e ra ted  by the H ousing D ivision, th is  is  not the case  
with o v e ra l l  township p roduc tion . N ational leve l  co s t  s ta t i s t ic s  w ere
not m ain ta ined  by the N ative Building W orkers  A dv iso ry  B oard , the
3
s ta tu to ry  body s e t  up to im p lem en t the p ro v is io n s  of the A ct. But the 
o p era tio n s  of the A d v iso ry  B oard  do enable r e la t io n sh ip s  to be e s ta b lish ed  
in two o th e r  im p o r ta n t  a r e a s :  the re la tio n sh ip  betw een p roduction  in the 
tow nships and the em ploym ent of building w o rk e rs  and l e a r n e r s  u n d e r  the 
Act; and, the m ethods em ployed to p ro te c t  the pos ition  of white building 
a r t i s a n s  and the applica tion  of 'a p a r th e id ' to r e la t io n s  of p roduction .
The Building L abour F o rc e  in Township P ro d u c tio n
Although i t  is  not p o ss ib le  to e s ta b lish  the re la t io n sh ip  between
em ploym ent of building w o rk e rs  and township p roduc tion  in the c a se  of 
4Johannesburg , i t  can be exam ined on a na tiona l b a s is .  S ev era l  im p o rta n t  
f e a tu re s  becom e a p p a ren t .  Table 6 .2  gives f ig u re s  fo r  the n u m b er  of 
w o rk e rs  in each  c a teg o ry  - r e g i s t e r e d  building w o rk e rs ,  l e a r n e r s ,  and 
l a b o u r e r s -  em ployed annually  by lo ca l  a u th o r i t ie s  on township p roduction  
throughout South A fr ica .  The p ro p o rt io n a l  com position  of the labour  fo rce  
is  g raph ica lly  i l lu s t r a te d  in F ig u re  6 .2 ,  which shows a co rre sp o n d en ce
5
with the annual p roduc tion  of h o u se s .  But the m o s t  im p o r ta n t  insigh t
3. See T ab le  5 .7 ,  p. 244 , fo r  co s ts  of a ll  township p ro je c ts  in 
Jo h a n n e sb u rg  and 's a v in g s ' a tta ined  by the H ousing  D iv ision . 
U nfortunately , fo r  the p u rp o se s  of th is  study, the Native Building 
W o rk e rs  A dviso ry  Board decided  not to com pile  s ta t i s t i c s  on lo ca l  
au th o r ity  build ing  c o s ts .  .
4. D ata on the n u m b er  of w o rk e rs  em ployed on township production  by
the H ousing D ivision was availab le  fo r 1 y e a r  only. See above,
P. 247, n. 111.
5. See F ig u re  6 .1 .  A d i re c t  c o r re la t io n  betw een the s t ru c tu re  and 
com position  of the labour fo rce  em ployed and the annual r a te  of 
housing  p roduction  is  not s t r i c t ly  p o ss ib le ,  how ever, because  the 
labour  fo rce  was engaged in s im ultaneous  p roduc tion  of o th e r  types 
of bu ild ings.
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Figure 6.2 Composition of Building Labour Force Employed on Township Productinn, 
1952 - 1965
C Annual Reports of the Native Building Workers Advhsory Board, ' 1952 - 1965 )
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to be gained f ro m  these  s ta t i s t ic s  on the p ro p o r t io n a l  com position  of the 
building w ork fo rce  over  the p e r io d  1953 to 1965, is  the changing ra t io  
of 's k i l l e d 1 w o rk e rs  - r e g i s t e r e d  building w o rk e rs  and l e a r n e r s -  to 
'unsk il led ' building la b o u re r s .
The p roduc tion  of housing  re a c h e d  a peak  in 1958-59, with over  
36, 000 houses  being c o n s tru c te d .  This  in c re a se d  p roduc tion  a p p e a rs  to 
have been ach ieved , how ever, not through the in c re a s e d  em ploym ent of 
sk illed  building w o rk e rs  and l e a r n e r s ,  but through the expansion  of 
em ploym ent of l a b o u re r s .  The unsk illed  labour c a te g o ry  in c re a se d  by 44 
p e r  cen t f ro m  1957 to 19 58, and by a fu r th e r  19 p e r  cen t du ring  1959. 
In c re a se d  p roduc tion  was th e re fo re  a tta ined , not th rough  the expansion 
of a given labour  p r o c e s s ,  but through the 'ra t io n a l is a t io n '  of the labour  
p ro c e s s  in house -b u ild in g  and through d ilu ting the lab o u r  p r o c e s s  through
g
the ' ta sk  s y s te m ' which fac i l i ta ted  the l a r g e - s c a le  in troduction  of la b o u re r s .  
The im p lica tions  of th is  r a t io  of sk illed  to unsk illed  build ing labour on 
the labour co s ts  involved in township p roduction  would have been c o n s id e r ­
ab le : 'ex e m p tio n s  f ro m  the wage r a t e s  p r e s c r ib e d  by In d u s t r ia l  Councils 
fo r  unsk il led  build ing la b o u re rs  could be g ran ted  in the tow nships and a l l  
a r e a s  within the scope of the Native Building W o rk e rs  A ct. By 1958, such
7
exem ptions  to lo c a l  au th o r it ie s  ap p ear  to have been e s ta b lish e d  p ra c t ic e .
6. See above, p. 107, fo r  p o s t -w a r  d isc u ss io n s  on in c re a s in g  the 
p roduc tiv ity  of the building in d u s try  and the p o s s ib i l i t ie s  for 
' r a t io n a l i s a t io n 1.
7. It a p p e a rs  tha t the p ra c t ic e  of applying fo r  the exc lusion  of 'N ative 
a r e a s '  f ro m  the scope of I n d u s t r ia l  Council A g reem en ts  was in ­
c re a s in g ly  adopted by m u n ic ip a l i t ie s .  At a m ee tin g  of the Native 
Building W orkers  A dviso ry  Board in 19 63, fo r  in s tan ce , F . W. 
Buckland, r e p re s e n ta t iv e  of e m p lo y e rs 'o rg a n is a t io n s  s t a t e d , " . . .  
when building em p lo y e rs  p e r fo rm e d  work on m un ic ipa l  schem es, 
they  w ere  exem pted  f ro m  the p ro v is io n s  of the a g reem en t and w ere  
allowed to em ploy unsk illed  la b o u re rs  at the sam e wage as was paid . . ,  
by m u n ic ip a l i t ie s " .  Native Building W o rk e rs  A dviso ry  Board,
M inutes of M eeting, 5 /3 /1963  p. 5. BIFSA A rc h iv e s ,  F i le s  No. 1,
(It should be noted that in t e r m s  of D ep a r tm en t of Housing C irc u la r  
No, 3, 10 /12 /1962 , a ll  fu tu re  housing sc h e m e s  had to invite te n d e rs  
f ro m  the p r iv a te  building s e c to r .  L oca l a u th o r i t ie s  w ere  not p r e ­
cluded f ro m  tendering).
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T h ere  is  ano.ther im p o rta n t  question which a r i s e s  f ro m  Table 6 .2 .  
This  c o n ce rn s  the re la t io n sh ip  between the to ta l n u m b e r  of sk illed  
building w o rk e rs  r e g i s t e r e d  u n d er  the Act and the n u m b er  of w o rk e rs  
ac tu a lly  em ployed annually  by lo ca l  au thority  building o rg a n isa t io n s .  It 
a p p e a rs  that f ro m  1956-57,th e re  was c e r ta in ly  no sh o rtag e  of r e g i s te r e d  
sk illed  build ing w o rk e rs .  The gap between r e g is t r a t io n s  and ac tua l  em ploy  
m en t on tow nships in c re a se d  s tead ily ,  how ever, and in 1965 only one th ird  
of r e g i s te r e d  A frican  building w o rk e rs  w ere  in em ploym ent with loca l  
a u th o r i t ie s .  Without offic ia l 'a r t i s a n '  s ta tu s ,  yet t ra in e d  to a c e r ta in  
lev e l  of ' s k i l l 1, th ese  building w o rk e rs  who w ere  not em ployed on housing  
o r  township p ro je c ts  w ere  c le a r ly  availab le  to the build ing in d u s try .  But, 
u n d e r  what conditions of em ploym ent and at what w ages?
The object of the Native Building W o rk ers  A dv iso ry  Board  was to 
augm ent the sk illed  A frican  building w orkforce  fo r  the p roduction  of 
housing  fo r  A frican  w o rk e rs ,  while s im u ltan eo u s ly  p ro te c t in g  the position  
of white a r t i s a n s  in the building in d u s try .  The o p era tio n s  of the A dviso ry  
Board  in d e te rm in in g  conditions of 't ra in in g ' and wage lev e ls  have been
g
b r ie f ly  d e sc r ib e d .  It is  n e c e s s a r y  now to exam ine the opera tions  of the 
A dvisory  B oard  in the application  of 'a p a r th e id ' to the r e la t io n s  of p r o ­
duction. In the an a ly s is  that follows, the p ro c e s s  of im p lem en ting  c e r ta in  
p ro v is io n s  of the Native Building W ork ers  Act is  d e sc r ib e d ,  and som e 
fu r th e r  consequences  of s ta te  in terven tion  in the re la t io n s  of building 
p roduction  a re  iden tified .
A parthe id  and R ela tions  of P roduc tion
In t e r m s  of the Native Building W ork ers  Act of 1951, and in o rd e r  
to p ro te c t  white building a r t i s a n s ,  no em p lo y er  in the building in d u s try  
could em ploy A frican  w o rk e rs  on sk illed  building work -a s  defined in the
9
le g is la t io n -  in a r e a s  outside the tow nships. F u r th e r m o r e ,  this
8. See above, p. 185.
9. See above, p.158, E m p lo y e rs  in the building in d u s try  w ere  r e s t r i c t ­
ed in t e r m s  of Section 14 of the Native Building W o rk e rs  Act, No.
27 of 1951.
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r e s t r i c t io n  could be extended by p ro c lam a tio n  to a l l  p e r so n s  undertak ing  
building w ork . In May 19 54, the M in is te r  of L abour 'inv ited  ob jec tions ' 
to the p ro p o sed  application  of Section 15 of the Act, which con tem pla ted  
extending the p roh ib ition  to include p e rso n s  o th e r  than em p lo y e rs  in the 
building in d u s try .  ^
The r e sp o n se  was co n s id e rab le ,  and the ran g e  of the objections 
which w ere  re c e iv e d  and c o n s id e re d  by the Native Building W o rk e rs  A dv iso ry  
Board  in Ju ly  1954, ind icated  the extent to which e m p lo y e rs  outside the 
building in d u s try  m ade u se  of A frican  w o rk e rs  on 's k i l le d ' work, p a r t i c u l a r ­
ly of a 'jobbing ' n a tu re .  F a c to ry  ow ners , p ro p e r ty  ow ners  and a lso  m in e -
ow ners em ployed a s ign if ican t p ro p o rt io n  of A frican  w o rk e rs  on r e p a i r s  and
11m ain ten an ce  of p r e m is e s .  As the South A frican  F e d e ra te d  C ham ber of
In d u s tr ie s ,  ac ting  on behalf of 'm a n u fa c tu re rs  g e n e ra l ly ',  pointed out in
its  r e p re s e n ta t io n s  to the M in is te r  of L abour, "it is  c u s to m a ry  fo r  Native
lab o u r  in fa c to r ie s  to be d iv e r te d  to m ain tenance  and r e p a i r  w o r k . . .d u r in g
no n-p roduc tive  p e r i o d s . . .T h is  work is  done by handym en at about ha lf  o r
tw o - th ird s  /w h i te j  a r t i s a n  r a t e s " .  These  w o rk e rs  w ere  "ex tensive ly
em ployed throughout the m anufac tu ring  in d u s try  and the p ro v is io n  of the
12p ro p o sed  p ro c la m a tio n  would in c r e a s e  c o s ts " .
D esp ite  th ese  re p re s e n ta t io n s ,  how ever, the Native Building W o rk e rs  
Act was am ended  du ring  the 1955 p a r l ia m e n ta ry  s e s s io n .  A s ta te m e n t  by 
the M in is te r  of L ab o u r,  Senator J .  de K lerk , m ade c le a r  that, while i t  was 
the in tention to apply the r e s t r i c t io n  to a l l  p e rso n s  u n d er tak in g  building 
w ork  -excep t on f a rm s  which w ere  excluded, as w ere  the m in e s -  the p r o ­
h ibition was th e re  as  an o v e ra l l  co n tro l.  This c o n tro l  could be m odified
10. G overnm ent Notice No. 1039, G overnm ent G aze tte  No. 5282, 2 8 /5 /1 9 5 4 .
11. R e p resen ta t io n s  w ere  re c e iv e d  from : S. A. F e d e ra te d  C ham ber of 
I n d u s tr ie s :  T ra n s v a a l  A ssoc ia tion  of P r o p e r ty  O w ners; S teel and 
E n g in ee r in g  In d u s tr ie s  F e d e ra t io n  S. A .;  N ata l E m p lo y e rs  A ssociation; 
Ins titu te  of E s ta te  Agents and A uctioneers  S. A .;  A m algam ated  Union 
of Building T ra d e  W o rk e rs  of S. A . ; C orpo ra tion  of the City of D urban; 
and T ra n s v a a l  and O range F re e  State C ham ber  of M ines, Gold P ro d u ce r^  
C o m m ittee ,  D ep a r tm en t of L abour,  Ref. 1612/70-16 , enc l.  Native 
Building W o rk e rs  A dv iso ry  Board , M inutes of Special M eeting,
2 6 /7 /1 9 5 4 .  BIFSA A rch iv es ,  F i le s  No. 1.
12. I b id . , pp. 1-2 .
260
th rough the p r o c e s s  of exem ption . A ccord ing  to the m i n i s t e r 's  s ta te m e n t,
the p u rp o se  of the am endm en ts  was "to e n su re  tha t native  build ing w o rk e rs ,
who a re  being  tra in e d  in o rd e r  to a s s i s t  in a llev ia ting  the native housing
sh o rtag e ,  should not be d iv e r te d  f ro m  this  p u rpose  and th e reb y  endanger
the livelihood of E uropean  building w o r k e r s . . . I t  is  a p p re c ia te d ,  how ever,
th a t  i t  m ay  not be p ra c t ic a b le  to apply the p roh ib ition  in a l l  u rb an  a r e a s  and
in r e s p e c t  of a l l  c la s s e s  of w ork . It is  for th is  r e a so n  tha t the law gives
13the M in is te r  pow er of exem ption" . ' Although exem ption  would be g ran ted , 
only on the b a s is  of a sh o r tag e  of white a r t i s a n s , in  p a r t ic u la r  a r e a s  o r  
c la s s e s  of w ork, the e s se n c e  of exem ption was tha t the s ta te  could in te rv e n e  
d i re c t ly  in re la t io n s  of p roduction  beyond the s p a t ia l ly -d e l im ite d  'tow nship ' 
a r e a s .  Indeed, when the t e r m s  and conditions of exem ption  w ere  s e t  out 
in June 1956, the scope of the Act had been extended not only to building 
work outside the building in d u s try  but to include a l l  sk il led  w ork as  defined, 
w h e re v e r  it  was p e r fo rm e d .  ^
The im p lica tio n s  of th is  developm ent a r e  of c r u c ia l  im p o rta n c e .
At the lev e l  of appearance^  a 'b lanke t ' r e s t r i c t io n  on A frican  w o rk e rs  
u n der tak ing  any sk illed  work had been im posed  in t e r m s  of a p ro v is io n  in 
the Native Build ing W o rk e rs  A ct. But through the p r o c e s s  of g ran ting  
exem ptions , the s ta te  in th eo ry  could co n tro l  the e n t ry  of A frican  w o rk e rs  
into a r e a s  of sk il led  work in a ll  in d u s t r ie s ,  which h i th e r to  had been m ono­
p o lised  by white w o rk e rs .  A D ep a r tm en t  of L a b o u r  o ffic ia l explained 
the am en d m en ts ,  and the " n e c e s s i ty  fo r  g ran ting  ex em p tio n s" ,  to the 
Native Building W o rk e rs  A dviso ry  Board  in D e c e m b e r  1955:
13. S ta tem ent by M in is te r  of Labour, enc l.  S e c re ta ry  for L ab o u r  to 
S e c re ta ry ,  N ational F e d e ra t io n  of Building T ra d e  E m p lo y e rs  in 
South A fr ica ,  Ref. No. 1612/70, 7 /9 /1 9 5 5 .  BIFSA A rch iv es ,  F i le s  
No. 2.
14. G overnm ent Notice No. 1061, G overnm ent G aze tte ,  1 5 /6 /1 9 5 6 .
F ro m  S ep tem ber 1956, the Jo h an n esb u rg  City Council conv er ted  
"the bulk of a r t i s a n s  pos itions  in the Native A re a s "  (in a ll  t r a d e s )
to 'N ative In d u s t r ia l  W o rk e rs ' ,  "with m ark e d  s u c c e s s " .  Wage s c a le s  
equ ivalen t to 'N ative Building W o rk e rs '  w e re  adopted. JCC M inutes , 
2 9 /4 /1 9 5 8 ,  M inutes: 629-30.* In 1946, co n cern  about the ' i n f i l t r a t ­
ion' of A frican  ' t r a in e e s '  into loca l  governm en t s e rv ic e  had been 
e x p re s s e d  by the South A frican  A ssoc ia tion  of M unicipal E m p lo y ees ,  
with the COTT Schem e. See above, p. 139.
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B road ly  speak ing  i t  was the intention to exem pt in d u s t r ia l  
and b u s in ess  co n ce rn s  f ro m  the p roh ib it ions  of the Act in 
r e s p e c t  of a l l  p ro c e s s  work and a lso  to exclude m a n u fa c tu r ­
ing c o n ce rn s  in r e s p e c t  of the m anufac tu re  of a r t ic le s ,
The F e d e r a te d  C h am b er  of In d u s tr ie s  had indeed re q u e s te d  exem ptions 
in r e s p e c t  of "o p era tio n s  fo rm ing  an in te g ra l  p a r t  of the p ro c e s s  of m a n u ­
fa c tu re  or the supply  of any p roduc t o r  s e rv ic e "  in in d u s t r ie s  as  d iv e rse  
as  fu rn i tu re  m anufac tu ring , ship rep a in tin g , sh e e tm e ta l  working; box
m an u fac tu rin g  and cem en t and a llied  p ro d u c ts  m a n u fa c tu re .  The re a so n
16fo r  exem ption  was s im p ly  "eco n o m ic" .  G en e ra l  exem ptions  w ere  in
17fac t g ran ted  in June 1956.
The forego ing  sugges ts  how the application  of ’a p a r th e id ' to
re la t io n s  of p roduction  -bu ild ing  p roduction  in the f i r s t  in s ta n c e -  as
e x p re s se d  in the Native Building W o rk e rs  Act, could a c c o rd  with the
r e q u ire m e n ts  of in d u s t r ia l  em p lo y e rs  in t e r m s  of red u c in g  the wage b ill ,
while s im u ltan eo u s ly  ap p e a r in g  to 'p ro te c t '  the pos ition  of white w o rk e rs .
A ccord ing  to the D ep a r tm en t of Labour, "the a v a i la b i l i ty . . .  of non-N ative
lab o u r  was a fac to r  which was taken into co n s id e ra t io n  in a l l  in s ta n c e s"
18when exem ptions  w ere  decided  on. H ow ever, 50 p e r  cent of exem ptions
which had been g ran ted  by D e c e m b e r  1957, in addition to the g en e ra l
19exem ptions  of June 19 56, w ere  fo r  no fixed p e r io d .  A parthe id  s t r u c tu r e s ,  
such as  the N ative Building W o rk ers  A dvisory  B o ard , thus p rov ided  the 
m ean s  for in troduc ing  A frican  w o rk e rs  into sk illed  p o s i t io n s ,and fo r  s ta te  
in te rven tion  in the d iv ision  of labour  and the lab o u r  p ro c e s s  in v a r io u s  
in d u s t r ie s .  Indeed, a f te r  the am endm ents  in 1955, the a c t iv i t ie s  of the
15. Native Building W ork ers  A dviso ry  Board, M inutes of M eeting, 
1 2 /12 /1955 , p a r a .  3, p . 2 (J .M . C orne liu s) .  BIFSA A rch iv es ,  F i le s  
No. 1.
16. Ib id . ,  Annexure A, pp. 3-4 .
17. G overnm ent Notice No. 1061, G overnm ent G aze tte , 1 5 /6 /1 9 5 6 .
18. Native Building W o rk e rs  A dvisory  B oard , M inutes of M eeting,
10 /12 /1957 , p. 5 ( J .M . C orne liu s) .  BIFSA A rch iv es ,  F i le s  N o .1.
19. Ibid.
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A dviso ry  B oard , as  re f le c te d  in m inu tes  of m ee tin g s ,  w ere  cen tred  
la rg e ly  on the ques tio n s  of exem ptions  under  Section 15 of the Native 
Building W o rk e rs  A ct.
The im p re s s io n  should not, how ever, be given tha t the s t r u c tu r e s
of the s ta te  ac tiv e ly  p ro m o ted  the la r g e - s c a le  em ploym ent of A frican
w o rk e rs  in pos it ions  of sk il l .  The e s s e n t ia l  point is  that through s t r u c tu r e s
such as  the N ative Building W o rk e rs  A dvisory  B oard , the conditions of
20e n try  could be co n tro lled .
The developm ents  identified  above in re la t io n  to the functions of 
the Native Building W o rk e rs  A dviso ry  Board a r e  im p o r ta n t  to th is  s tudy 
of s ta te  in te rv en tio n  fo r  two re a s o n s .  F i r s t ly ,  they show how s ta te  
s t r u c tu r e s  which a r e  fo rm ed  in one se tt in g  -in re sp o n s e  to specific  conditions 
such as  a sh o rtag e  of sk illed  labour fo r  house -b u ild in g  p ro d u c tio n -  can, in . 
the p ro c e s s  of im p lem en ta tio n of a range  of p o lic ie s ,  have e ffec ts  in a r e a s  
which a re  quite rem o v ed  f ro m  the in it ia l  po licy  in ten tio n s .  Secondly, in 
the context of the re la t io n sh ip  between the s ta te ,  em p lo y e rs  and the A frican  
work fo rce ,  th is  sec tion  has  a lso  shown a connection betw een the p r o c e s s e s  
involved in the p roduction  of the townships and re la t io n s  of p roduction  in 
g en e ra l .  S ta rting  with an exam ination  of the s ta te  in i ts  ro le  as  'e m p lo y e r ' 
in township p roduction , the an a ly s is  showed how s ta te  in te rv en tio n  in r e ­
la tions of building p roduction  had effects  on g e n e ra l  p roduction  r e la t io n s ,  with 
s ign if ican t p o ten tia l  consequences  fo r the r a c ia l  d iv is ion  of labour and the 
labour co s t  s t r u c tu re  of in d u s t r ia l  p roduction .
It is  n e c e s s a r y  now to exam ine the re la t io n sh ip  between the s ta te ,  
em p lo y e rs  and A frican  w o rk e rs  a round the conditions of consum ption  of 
housing . The conditions of housing  had c e r ta in ly  been t ra n s fo rm e d  by 
s ta te  in te rven tion  in re la t io n s  of building p roduction . But how had the 
effec ts  of s ta te  in te rv en tio n  in red u c in g  the co s t  of p roduction  of housing 
and in f r a s t ru c tu re  in the townships affected the re la t io n sh ip  between the
___________________________________________________________ i____________________________
2 0. This  point b e a r s  d i re c t ly  on the question of s ta te  in te rven tion  
affecting  the n a tu re  of 'lab o u r  re q u i re m e n ts '  and reg u la t in g  the 
supply of lab o u r  to in d u s t r ie s ,  which is  taken  up in the following 
sec tio n .
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s ta te ,  e m p lo y e rs  and A frican  w o rk e rs  around r e n ta ls  and, r e la te d  to th is ,  
w ages?  The a n a ly s is  which follows r e v e r t s  back to Jo h an n esb u rg  and 
to an exam ination  of the Jo h an n esb u rg  City Council as 'lan d lo rd ' and 
the re la t io n sh ip  with i ts  township ' te n a n ts ' .
6 .2  C ost of P ro d u c tio n  and C osts  of Reproduction: Soweto
The developm ent of the South-W est Tow nships of Johan n esb u rg
over  the p e r io d  1953-1965, which was d e sc r ib e d  in the p re c e d in g  ch a p te r ,
is  re f le c te d  in Table 6. 3 in t e r m s  of cap ita l  expend itu re  on the 'N ative
Revenue A ccoun t '.  The m ethods and m ech an ism s  fac i l i ta ted  by the
N ative Build ing W o rk ers  Act of 1951 and the Native S erv ices  Levy Act of
1952 prov ided  the b a s is  fo r  the p ro v is io n  of s e rv ic e  in f r a s t ru c tu re  and
the building p ro g ra m m e  of the H ousing D ivision , The im p ac t  of annual
con tr ibu tions  by em p lo y e rs  to the 'N ative S erv ices  L evy  Fund' on the
Account was c o n s id e ra b le .  In 1954 and 1955, b efo re  the m a ss iv e  building
effo r t  of the H ousing D ivision , con tr ibu tions  to the Fund in fac t su rp a s se d
21the to ta l  incom e f ro m  r e n ta l s ,  and, by the end of the study p e r io d ,  the 
p ro v is io n  of s e rv ic e  in f r a s t ru c tu re  as  a p e rc e n ta g e  of to ta l  cap ita l  expen­
d itu re  had in c re a se d  f ro m  9 ,26  in 1953 to m o re  than 35 p e r  cent in 1965. 
These  c o s ts  w ere  borne  by the Native S e rv ic e s  L evy  Fund, r a th e r  than
2f inanced  by loans nego tia ted  by the City Council f ro m  c e n t r a l  governm ent. 
This ap p aren t  re d is t r ib u t io n  between the s ta te  and e m p lo y e rs  of p a r t  of the 
c o s ts  of housing  in r e g a rd  to s e rv ic e  in f r a s t ru c tu re ,  n eed s  to be seen  in 
the light of the p re c e d in g  a n a ly s is  of the operations of the Housing D iv ision . 
As r e f le c te d  in Table 6. 3, the am ount of cap ita l  inv es ted  in buildings in ­
in c re a se d  s ign ifican tly , with p ro je c ts  undertaken  d i re c t ly  by the H ousing
D ivision  accounting  fo r  over  R18, 5 m illion , o r  a p p ro x im a te ly  34, 5 p e r
2 3cent of to ta l  ca p i ta l  expend itu re  in 19 65. Taken to g e th e r ,  then, the
21. See Table 6 .4 ,  p. 267.
22. See Table 5 ,2 ,  p.2^7 , fo r  de ta ils  of the S e rv ices  Levy Fund.
23. See Table 5 .7 ,  p.244 , for p ro je c ts  undertaken  by the H ousing
D ivision  in Soweto. 1
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■Table 6. 3 Jo h a n n e sb u rg  City Council: C apita l E xpend itu re  on 
'N ative Revenue A cco u n t ' ,  1953 and 1965
Cate gory 1953 % to ta l 1965 % to ta l
R expendi- R expendi
tu re  tu re
Land (1) 2 ,6 4 1 ,3 3 4 20 .90 2, 451, 337 4 .58
Buildin gs 8, 231, 541 65. 14 27, 773, 749 51.92
M ach inery , p lan t,
too ls ,  equipm ent (2) 505,438 3.99 1, 550, 011 2.90 '
Serv ice  i n f r a i ‘
s t ru c tu re  (3) 1, 170, 028 9 .26 18, 821, 895 35. 19
Railw ay s id ing  and
sundries(4 ) 31, 676 .25 9, 721 . 02
R ec rea t io n 48, 823 .39 396, 297 .74
D eb to rs  on H o u se-
se ll in g  sc h em es  (5) 8, 576 .07 2 ,4 8 5 ,5 5 9 4. 65
TOTAL 12, 637, 416 1 0 0 .CO 53,488, 569 100.00
N otes: (1 
(2 
(3
(4
(5
D e c re a s e  in 1965 accounted fo r  by t r a n s f e r  of land to 
R e se t t le m e n t  Board , eg. M eadowlands,
Includes m ed ica l  app liances  and office m a c h in e ry  in 
a d m in is t ra t io n  offices .
F o r  p ro je c ts  approved f ro m  Native S erv ic es  Levy Fund, 
as  a t  1965 (R16, 106, 238), see above, Tab le  5 .2 ,  p.
In 1953, ’s u n d r ie s '  included l ivestock .
In June 1965, 9, 500 houses  had been p u rc h a se d  in the tow nships. 
Of th e se ,  1, 739 w ere  m o re  than 3 m onths in  a r r e a r s  in paym ents , 
JCC M inutes , 3 1 /10 /67 , Minute: 2104,
Source; JCC M inutes; and, Lew is, 'A city  within a c i ty ' ,  p. 34.
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o p e ra t io n s  of the S erv ic es  Levy Fund and the Housing D ivision as a 
•d irec t  labour o rg an isa t io n ' accounted  fo r  a lm o s t  70 p e r  cent of to tal 
cap ita l  expend itu re  on the Revenue Account at 1965*
The d i r e c t  e ffec ts  of these  fo rm s  of s ta te  in te rv e n tio n  w ere  an 
in c re a s e  in the r a te  of housing  production , with a s im u ltan eo u s  reduc tion  
in the c o s ts  of housing  and in f r a s t ru c tu r e .  But when the ac tua l  opera tio n s  
of the H ousing D ivision  w ere  analysed , the so u rce  of 's a v in g s ' on p ro je c ts  
w as loca ted  in the re la t io n s  of explo ita tion  which w ere  e s ta b lish ed  between 
the Jo h an n esb u rg  City  Council, as em ployer ,  and the A frican  building 
labour  fo rc e .  T hese  findings th e re fo re  a lso  suggested  a ' r e d is t r ib u t io n '  
of c o s ts  of housing, nam ely , th rough  'su b s id is in g ' p a r t  of the co s t  of p r o ­
duction by in c o rp o ra t in g  in c re a s in g  am ounts  of unpaid lab o u r  of A frican  
24building w o rk e rs .  The a im  in this section  of the c h a p te r  is  to exam ine 
the question  of d is tr ib u t io n  of c o s ts  of housing in fu r th e r  de ta il .
The conditions u n d e r  which the 'lab o u r  r e q u i re m e n ts '  of Jo h an n esb u rg  
w ere  to be housed  had c e r ta in ly  been t ra n s fo rm e d  by 19 65, but how did th is  
affect the re la t io n sh ip  between the s ta te ,  the A frican  w ork fo rce  and 
em p lo y e rs  a round r e n ta ls  and, d i re c t ly  re la te d  to th is ,  w ages?  In the 
an a ly s is  which follows, the e ffec ts  of s ta te  in te rven tion  in red u c in g  the 
co s ts  of p roduction  of housing  and in f r a s t ru c tu re  in the tow nships a re  
exam ined in re la t io n  to the c o s ts  of rep ro d u c tio n  fo r  the A frican  w ork fo rc e  
in the South-W est Tow nships of Johan n esb u rg .
F in a n c ia l  R ela tions  and R ental P o lic ie s
One r e s u l t  of the c o n s is te n t  and co n s id e rab le  's a v in g s ' on p ro je c ts  
executed by the Housing D ivision  over  the pe r io d  1955-1965, was that the 
Jo h an n esb u rg  City Council could subm it re v ise d  f inanc ia l  d e ta ils  of s ch em es
24. See above, p. 242 , fo r  an a ly s is  of the 'incen tive  s c h e m e '.
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25to the Bantu H ousing B oard , and re q u e s t  that the G overnm ent N ational
Housing Loans, which had been negotia ted  fo r  each  p ro je c t ,  be c losed  at 
2 6reduced  f ig u re s  . Reduced cap ita l  c o s ts  on the v a r io u s  sc h e m e s ,  red u ced
loans and th e re fo re  l e s s  payable  as  in te re s t  and red em p tio n ,  m ean t that,
27in theo ry , r e n ta l s  could be fixed acco rd in g  to the low er ca p i ta l  c o s ts .
But a c lo s e r  exam ination  of r e n ta l  po lic ie s  fo rm u la ted  o v e r  th is  p e r io d  
re v e a ls  tha t the consum ption  of housing  as  e x p re s s e d  in the r e n t  re la t io n ,  
b o re  l i t t le  r e la t io n  to the c a p i ta l  c o s ts  of the housing . In p r a c t ic e ,  r e n ta l  
po lic ie s  re in fo rc e d  the tendency to balance the m u n ic ip a l  accoun ts ,  and 
to m ake the c o s ts  of re p ro d u c tio n  of the work fo rce  in the townships 
- a s  r e f le c te d  in Table 6 .4 -  se lf - f in an c in g . It m u s t  be 
em p h as ised  a t the ou tse t that these  p o lic ie s  w ere  l a rg e ly  the r e s u l t  of the 
s tead y  e ro s io n  of a l l  fo rm s  of su b s id isa tio n  by c e n t r a l  governm ent and, 
indeed, the in c re a s in g  involvem ent by the c e n t r a l  D e p a r tm e n t  of Native 
A ffa irs  in m a t t e r s  of u rb a n  a d m in is tra t io n ,  p a r t ic u la r ly  in the tow nships.
The M in is te r  of N ative A ffa irs  s ta ted  in 1954 tha t the governm ent
29intended to e lim in a te  'su b -e c o n o m ic ' loans fo r  A frican  housing . With 
the publication  of the r e s e a r c h  findings of the N ational Building R e s e a rc h
2 5. The 'B antu ' H ousing Board  had been se t  up in t e r m s  of the H ousing 
Act, No. 10 of 19 57, as  a p a ra l le l  in stitu tion  to the N ational H ousing  
C o m m iss io n .  A N ational H ousing Fund was a lso  c re a te d  f ro m  which 
both bodies  w ere  em pow ered  to m ake loans  to lo ca l  a u th o r i t ie s .
26. N ational H ousing Loans g ran ted  fo r  the following s c h e m e s  and the 
red u ced  am ounts  which the votes w ere  c lo sed  at in 1959, w ere : 
O rlando W est (500 p a i r s  of s e m is )  £405,761, vote c lo sed  a t £365, 232; 
(130 p a i r s  of s e m is )  £98, 747, vote c losed  at £94, 897 O rlando W est 
Ex tens ion  (1000 houses)  £345, 055, vote c lo sed  a t £297,404; Mofolo 
(2330 ho u ses)  £759, 000, vote c losed  at £697, 766 JCC M inutes , 29/9 
29 /9 /1959  M inutes: 1882. Item  (N. E . A .D . 262/59).
27. See above p. 82 , fo r  the City C ouncil 's  r e n ta l  policy  in 1945.
28. The ' r e n t ' ,  was in fac t  m ade up of two com ponents: a 'house r e n t '  
and an am ount fo r  's i te  r e n t ' .  The l a t t e r  included the c o s ts  of 
ad m in is t ra t io n ,  the c o s ts  of land and s e rv ic e s  c h a rg e s .  Thus, 
although the cap ita l  c o s ts  on housing  had been red u ced ,  's i te  r e n ta l s '  
in c o rp o ra te d  the c o s ts  of land fo rm in g  'bu ffer  s t r i p s '  to tow nships. 
See above, p. 183 . Thus township r e s id e n ts  bo re  the cos t  of 
re p ro d u c in g  'a p a r th e id ' .
29. H ouse of A sse m b ly ,  1954, col. 5518.
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In stitu te  on the 'C o s ts  of U rban Bantu H ousing ',  the D ep a r tm en t of
Native A ffa irs  c o n s id e re d  it  poss ib le  to p rov ide funds only on an
'econom ic ' b a s is .  This  m ean t in effect that p re v a i l in g  m a rk e t  in te re s t
r a t e s  would be ch arg ed  on loans fo r  housing  p ro je c ts  with d e c re a se d  
30c a p ita l  c o s ts .  A p ar t  f ro m  the p ro v is io n  of loan funds fo r  new housing,
how ever, the M in is te r  of Native A ffa irs  was able to in te rv e n e  in the
a c tu a l  d e te rm in a tio n  of r e n ta ls  within townships u n d er  the ju r isd ic t io n
of lo ca l  a u th o r i t ie s ,  through an am endm ent in 19’53 to the N atives (Urban
31A reas)  C onsolidation Act of 1945. The M in is te r  was em pow ered  to 
d e te rm in e  r e n ts  on the b a s is  of the incom e of the tenan t,  even in p r e ­
ex is t in g  housing  sc h em es  of lo ca l  au th o r it ie s  which had been e re c te d  
f ro m  sub -econom ic  funds before  the Second W orld W ar.
The p r in c ip le  in troduced  was tha t of d if fe re n t ia l  r e n ta ls  fo r  any 
p a r t ic u la r  dwelling, a c co rd in g  to w hether  the te n a n t 's  incom e was c l a s s ­
ified as  'su b -e c o n o m ic ' o r 'e c o n o m ic ' .  The M in is te r  of N ative A ffa irs  
d e te rm in e d  the incom e l im it  fo r  th is  c la s s if ic a t io n  as  a to ta l  fam ily  incom e 
of £15, above which the tenan t was co n s id e red  'e c o n o m ic ' .  All lo ca l  
a u th o r it ie s  w ere  d i re c te d  to am end the ta r if f s  of r e n ta l s  in th e i r  reg u la t io n s ,
to m ake p ro v is io n  fo r  c o r re sp o n d in g  'econom ic ' r e n ta ls  fo r  a l l  dw ellings
32and h o s te ls  e re c te d  f ro m  sub -econom ic  funds. The re v is e d  r e n ta l s  in
o ld e r  housing  sc h e m e s  of the Jo h an n esb u rg  City Council, approved  by the
A d m in is t ra to r  and the M in is te r  of Native A ffa irs ,  becam e effective on 1 
33N ovem ber 1954 and m ark e d  a 'new ' phase  in the re la t io n sh ip  between 
the City Council as  lan d lo rd  and i ts  te n a n ts .  L ike  the sq u a tte r  m ovem ents  
du r in g  the e a r ly  1940s, which had p o li t ic ised  the housing  sh o r tag e ,  the 
p ro v is io n  of housing  acq u ired  a d is tinc tly  p o li t ica l  focus du ring  the 1950s,
30. See above, p . 184 . The H ousing Office notified  lo ca l  a u th o r it ie s
that, f ro m  August 1955, it  would no longer  approve  loans fo r  houses  
cos ting  m o re  than £250. JCC M inu tes , 6 /1 2 /1 9 5 5 , M inutes: 1059.
31 See above, p . 224 , n . 77.
32. N ational H ousing  C ir c u la r ,  No. 4 of 1954, 5 /8 /1 9 5 4 .
33. See Table  6 .6 ,  p . 273.
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p a r t ic u la r ly  in the s tru g g le s  which developed around the question  of r e n t  
in c r e a s e s .  34 M ore  than 18, 400 fam il ie s  w ere  in accom m odation  which 
had been e re c te d  f ro m  'su b -e c o n o m ic ' funds.
The ac tions  of the M in is te r  and the Jo h an n esb u rg  City Council w ere
im m ed ia te ly  challenged  and an applica tion  fo r an o r d e r  d e c la r in g  these
invalid  was su c c e ss fu l ly  upheld. But, in spite  of th is ,  and the re je c t io n
of r e n t  in c r e a s e s  by the 'N ative A dvisory  B o ard s ' in O rlando, P im v il le ,
Dube, E a s te r n  N ative Township and Jabavu, the C ity Council adopted
re v is e d  and am ended in c r e a s e s  in M ay 1955. 36 A fte r  f u r th e r  am en d m en ts ,
r e q u ire d  by the Suprem e Court, the City Council in troduced  a g raduated
sy s te m  to " re d u ce  the s e v e r i ty  of the in c re a se  /o f  r e n t s j  f ro m  the sub-
37econom ic to the econom ic" .  Again, in D ecem b er  1956, following 
s e v e ra l  u n su c c e ss fu l  a t tem p ts  to in troduce  the in c r e a s e s  and a t tem p ts  to 
get the 'o ff ic ia l ' incom e l im it  r a i s e d ,  the City Council decided on
"independent ac tion"  and es ta b lish ed  an £18 lim it ,  with any lo ss  to be for
/
34. See above, p . 67.
35. T h ree  se p a ra te  ac tions  w ere  com m enced  a g a in s t  the M in is te r  of 
Native A ffa irs  and the Jo h an n esb u rg  City Council. The C ourt se t  
as ide  both the M in is te r 's  d e te rm in a tio n  and the C ouncil 's  am e n d ­
m en ts  to the reg u la t io n s .  JCC M inu tes , 2 6 /4 /1 9 5 5 ,  pp. 439-442.
The s tru g g le s  around r e n ts  in the tow nships, fo r  c o n te m p o ra ry  ana lys is ,  
r e p r e s e n t  an im p o r ta n t  a r e a  of r e s e a r c h :  so too, does the r e la t io n ­
ship between the lo ca l  au th o rity  and ju rid ica l s t r u c tu r e s  of the s ta te  
which is  suggested  by the above. The only m a te r ia l  availab le  to
th is  study  a re  the r e c o rd s  of the Jo h an n esb u rg  C ity  Council.
36. C om m ents  re c e iv e d  f ro m  the v a r io u s  A dvisory  B oards  w ere  s im p ly  
fo rw ard ed  to the M in is te r  of Native A ffa irs .  The g en e ra l ly  ineffec tua l 
s ta tu s  of the B oards  is  re f le c te d  in the co m m en ts  of the M oroka B oard , 
e g . ,  " th is  m a t te r  does not v ita l ly  concern  the M oroka  B oard  in a s ­
m uch as  h o u ses  have not yet been p rov ided  fo r  M oroka re s id e n ts :
no dec is ion  taken" . No com m ents  at a l l  w ere  re c e iv e d  f ro m  W este rn  
Native Township A dvisory  Board , one of the p r in c ip a l  townships 
affected by the r e n t  i n c r e a s e s .  JCC M in u tes , 2 4 /5 /1 9 5 5 ,  pp. 508-511.
37. The Suprem e C ourt ru le d  that " reg u la tio n s  d e te rm in in g  location  
r e n ta l s  a re  vague, and, fo r  tha t re a so n ,  void when they prov ide  fo r  
d iffe ren t r e n t a l s . . .w ithout m aking  it  p o s s ib le  fo r  the public to identify  
a p a r t ic u la r  dwelling o r  ro o m  with a p r e s c r ib e d  r e n ta l " .  JCC M inutes,
2 8 /2 /1 9 5 6 ,  p . 187; see  a lso ,  JCC M inu tes , 2 7 /3 /1 9 5 6 ,  p ,  305.
I tem  (122 /3 /2 )  (N .E .A .D .  72/56).
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3 8the C ouncil 's  account. By e a r ly  1957, the City  Council had r a is e d
th is  l im it  to £2 0 and was com m itted  to a re n ta l  po licy  which reco g n ised
tenan ts  with a m onthly  fam ily  incom e of £20 and l e s s  as  r e q u ir in g  s u b -  
39s id isa tio n .  The 'independent ac tion ' of the Jo h an n esb u rg  City Council 
was in fac t taken in the context of the in c re a s in g  o rg an isa t io n  and m o b i l is a t ­
ion of the A frican  w orking  c la s s  du r ing  th is  p e r io d ,  p a r t ic u la r ly  around 
i s s u e s  co ncern ing  the m a te r ia l  conditions in the tow nships.
M a te r ia l  Conditions and Confronta tions in the Tow nships
The growth of tow nsh ip -based  o rg an isa tio n  f ro m  the m id -1950s ,
and p a r t ic u la r ly  in the f i r s t  few m onths of 1957, again  focused a tten tion
on the m a te r ia l  conditions of A frican  w o rk e rs .  The r e s id e n ts  of the
township of A lexandra  o rg an ised  a su c c e ss fu l  bus boycott following an
in c re a s e  in f a r e s .  F o r  3 m onths, r e s id e n ts  walked to w ork fro m  A lexandra
s itua ted  ou tside  the c ity  boundary . To b reak  the boycott, the City Council
and the C h am b ers  of C o m m erce  had r a i s e d  the Native S e rv ic es  L evy  f ro m
402s 6d to 3s p e r  week p e r  w o rk e r ,  in o r d e r  to 'subsid ise*  the bus com pany.
The M anager of the N on-E uropean  A ffa irs  D e p a r tm e n t of the Jo h an n esb u rg
City Council conceded that the bus boycott "was an e loquent p lea  not so
41m uch fo r  low er bus f a re s  but for h ig h e r  w ag es" .  In th is ,  i t  was p a r t ly
s u c c e ss fu l .  L a b o u re r s '  wage r a t e s  w ere  to be in v es tig a ted  by the
42C h am b ers  of C o m m erce  and Industry ;  and, i t  w ill be re c a l le d ,  the City
38* JCC M inu tes, 4 /12/1956^ M inutes: 1811-2. I tem  ( 1 2 2 /3 /2 )(N .E , A .D .
2 39/56). It should be noted that at th is  s tag e ,  the incom e l im it  
below which subsidies would apply for w hites in the 'su b -e c o n o m ic ' 
c a te g o ry  had been d e te rm in e d  at £30 p e r  m onth .
39. JCC M in u te s , 2 6 /3 /1 9 5 7 ,  M inutes: 566-568.
40. F o r  an account of the A lexandra  bus boycott, see  Lodge, T . , ' We a re  
being Punished because  We a re  P o o r ' :  the Bus B oycotts  of Evaton  and 
A lexandra , 1955-1957 in Bonner, P . ( e d . ). W orking P a p e r s  in 
Southern A frican  Studies. Volume 2, (Johannesburg , 1981), pp. 261- 
2 8 0 .F o r  a de ta iled  d e sc r ip t io n  of township p r o te s t  in the 1950s. see  
Lodge, T . , B lack P o l i t ic s  in South A frica  Since 1945, (London,
1983). ~
41. Annual R eport of the M anager,  N on-E uropean  A ffa irs  D e p a r tm e nt,
1 Ju ly  1956 to 30 June 1957, P a r t  IV, p . 12,
42. Although i t  was only in August 1959 that the new wage d e te rm in a tio n  
fo r m in im um  w ages fo r  unsk illed  labour cam e into op era tio n . See 
above, p. 194 , n . 122.
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Council - i t s e l f  a la rg e  em p lo y er  of unsk illed  w o r k e r s -  in c re a s e d  the
43co s t  of l iv ing  allow ance of i ts  labour fo rc e .  The r e s u l t s  of s e v e ra l
so c io -eco n o m ic  su rv e y s  c a r r i e d  out by the N on-E uropean  A ffa irs
D ep a r tm en t du r ing  the bus boycott, fo rced  the City Council "to take
cognisance of the p re v a i l in g  econom ic c i r c u m s ta n c e s " .  The so -c a l le d
'P o v e r ty  D atum  L ine ' - the  " sc ie n tif ic a l ly  d e te rm in e d ,  . .m in im u m  m onthly
incom e r e q u ire d  to m ain ta in  basic  w orking effic iency  and decency  for a
44fam ily  of f iv e " -  had been se t  at £19 11s 6d fo r  Jo h an n esb u rg .  Table 6 . 5
co m p a re s  the av e rag e  fam ily  incom es in s e v e ra l  tow nships , which, a p a r t
45f ro m  the O rlando W est sam ple ,  w ere  w ell below the 'p o v e r ty  datum  l in e ' .
t.
T h e re  w ere  m o re  than 18, 400 fam ilie s  l iv ing  in housing  which 
had been p rov ided  with 's u b -e c o n o m ic ' funds and, d esp ite  r a i s in g  the 
incom e lim it  f ro m  £15 to £20 p e r  month, th e re  w ere  n o n e th e less  som e 
9, 000 fa m il ie s  who w e re  affected  by the re v is e d  ta r i f f s  which a re  re f le c te d  
in Table 6. 6 . In S ep tem ber 1957, the City Council a t tem p ted  to in c r e a s e  
the r e n t  of thousands of h o u ses  in O rlando, P im v il le ,  W es te rn  Native 
Township and E a s te r n  N ative Township. A boycott ag a in s t  the in c re a se d  
r e n ta ls  was o rg an ised  and su c c e ss fu ly  su s ta in ed  fo r  5 m on ths .  Once 
again ,the  p o ss ib le  linking of co m m u n ity -b ased  s tru g g le s  and the w ork p lace  
was e m p h as ised  by e m p lo y e rs .  The T ra n sv a a l  C h am b er  of In d u s t r ie s  m ade 
" s t ro n g  r e p re s e n ta t io n s "  to postpone the re n t  in c r e a s e s ,  "in view of the 
a d v e rse  re a c t io n  which the C h am b er  be lieves  would undoubtedly  be
43. The Jo h an n esb u rg  City Council em ployed ap p ro x im a te ly  18,700 
unsk illed  la b o u re rs  in A p r i l  1957, and in c re a s e d  the co s t  of liv ing  
allowance by 6s p e r  week. See above, p. 236.
44. JCC M in u res ,  2 6 /3 /1 9 5 7 ,  M inutes, 566-568, I tem  (122 /3 /2 )
(N. E . A. D. 62/57); see  a lso  the findings of the N ational In s titu te  
of P e r s o n n e l  R e se a rc h ,  tha t 96 p e r  cent of the C ity C ouncil 's  
A frican  w ork fo rce  w ere  liv ing below the 'p o v e r ty  datum  l in e '.  See 
above, p. 237 , n .9 4 ,  As Wolpe has  r e m a rk e d ,  the 'poverty  datum  
line ' is  an ideo log ica l device justify ing  the p e rp e tu a t io n  of d i f fe re n t­
ia l ly  low wages to A fricans .W olpe, 'C a p i ta l ism  and Cheap L a b o u r-  
P o w e r 1, p. 448. It is  th e re fo re  p a r t  of the whole ideology of 
's e p a ra te  deve lo p m en t ',  in the sam e way tha t  m in im um  s ta n d a rd s  
and the ideo log ica l concept of 'Native housing ' have been shown to 
p rov ide  the ideo log ica l  ju s tif ica tion  for d if fe re n t ia l  conditions for 
the rep ro d u c tio n  of lab o u r .
45. C om pare  with Table 6. 6, fo r  r e n ta ls .
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Table 6 .6  Jo h an n esb u rg  City  Council, N on-E uropean  A ffa irs  D e p a r t ­
m ent: Township R entals  ( rev ised  ta r if f s )_________________
Schedule of D if fe ren t ia l  R enta ls  for E x is t in g  Sub-Econom ic 
Schem es: E a s te r n  Native Township, W es te rn  Native Town­
ship, Orlando E a s t ,  Orlando W est, Jabavu  and P im v il le
D wellings 'S u b -eco n o m ic1 
m onthly  re n ta l
' 'Economic* 
m onth ly  r e n ta l
£. s . d. £. s . d.
2 - ro o m ed 1 0 0 2 5 0
1 2 6 2 10 0
1 12 6 2 17 6
3-ro o m ed 1 10 0 2 15 0
1 12 6 2 17 6
2 0 0 3 5 0
4 -ro o m e d 1 17 6 3 2 6
2 0 0 3 5 0
2 5 0 3 7 6
2 7 6 3 10 0
2 12 6 3 12 6
2 15 0 3 17 6
II R enta ls  applied to new Townships: Mofolo South, Mofolo 
N orth , C e n tra l  W este rn  Jabavu and Exten tion , M oroka, 
Chiawelo
£. s . d.
4 - ro o m ed N E .5 1 /6  Type (detached) 3 12 6
N E .5 1 /7  Type (sem i) 3 10 0
5 -ro o m ed NE. 51/13A Type 3 17 6
(a u s te r i ty  co n s tru c tio n )
4 -ro o m ed N E .5 1 /6  Type 2 15 0
N E .5 1 /7  Type 2 7 0
S o u rc e : JCC M inutes , 2 8 /2 /1 9 5 6 , p. 188; and 2 8 /4 /1 9 5 9 ,  p. 737,
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engendered  in the N atives and the p robab le  d is ru p tiv e  e ffec ts  on i n d u s t r y . . .
46through stoppages  of work and o th e r  m an ife s ta t io n s  of r e se n tm e n t" .
The Jo h an n esb u rg  C h am b er  of C o m m erce  s im i la r ly  had "a definite
in te re s t  in peacefu l labour  re la t io n s ,  which would su ffe r  dam age f ro m
an im m ed ia te  in c r e a s e  in r e n ta l s " ,  and p re v a i le d  upon the City Council 
47not to p ro c e e d .  With a r r e a r s  accum ula ting  rap id ly ,  the Jo h an n esb u rg
City Council was fo rced  to c o m p ro m ise ,  and, in J a n u a ry  1958, ag reed  tha t
48the h ig h er  r e n ta ls  would be payable  only by new te n a n ts .  But re n t  
s t r ik e s ,  like the su c c e ss fu l  bus boycott which p re c e d e d  the r e n t  boycott, 
w ere  a fo rm  of r e s i s ta n c e  which was re a d i ly  'a v a i la b le ' and around which 
A frican  c l a s s e s  in the townships could be m ob ilised  fo r  m a ss  action . As 
Table 6 .7  i l lu s t r a t e s ,  re n t  a r r e a r s  in the City C ounc il 's  housing  sc h em es  
ro s e  s teep ly  f ro m  1958, and in M arch  1960 ap p ro x im a te ly  25, 000 tenan ts  
w ere  in a r r e a r s  with th e i r  r e n t s .  ^
This p e r io d  coincided with the m a ss iv e  build ing e ffo rt  by the
H ousing D ivision , when thousands of houses  w ere  added to the ex is t in g  stock
of the Jo h an n esb u rg  City Council. Although the m a jo r i ty  of these  houses
50w ere  'm odified ' Type NE 51/6, of " a u s te r i ty  c o n s tru c t io n " ,  with the
r e m o v a l  of su b s id ised  in te re s t  r a t e s ,  they brought h ig h e r  r e n ts  and
t ra n s p o r t  c h a rg e s  to the tenan ts  who w ere  m oved f ro m  M oroka o r  O rlando
51as  p a r t  of the 's lu m  c le a ra n c e  s c h e m e '.  Table 6 .6  i l lu s t r a te s  the 
r e n ta ls  applied  throughout Soweto which, when co m p a re d  with the p re v a i l in g  
wage le v e ls ,  im posed  econom ic h a rd sh ip  on the m a jo r i ty  of the A frican  
work fo rce  of Jo h an n esb u rg ,
46. JCC M in u te s , 2 8 /1 /1 9 5 8 ,  M inutes: 108. I tem  (122 /3 /2  )(N. E .  A. D.3.1/58)
47. Ibid.
Ibid. , M inutes : 109; and, Annual R eport of the Man a ger, Non -  
E uropean  A ffa irs  D ep artm en t,  1 Ju ly  1957 to 30 June 1958, p. 4.
49. JCC M in u te s , 6 /12 /1 9 6 0 , M inutes: 2542, I tem  (324/5 /6)(N . E . A .D .
222/60). See above, p. 74 fo r  re n t  s t r ik e s  by sq u a t te r s  in 1947).
50. 'A u s te r i ty  co n s tru c t io n ' m ean t that co s ts  had been fu r th e r  reduced  
by "de le ting  a l l  the i te m s  not abso lu te ly  e s se n t ia l ,  in fac t by p r o ­
viding fo r  the e re c t io n  of a skelton s t ru c tu re  of w alls ,  a roof, doors  
and w indow s", Only the k itchens  w ere p rov ided  with f lo o rs  of solid  
a s h c re te .  JCC M inutes ,  27 /9 /1 9 5 6 , M inutes: 1183. I te m ( 7 1 /5 / l )
(D. of H. 34/56).
51. See above,  p .  224.
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T a b l e  6 .7  J o h a n n e s b u r g  C i ty  C ounc i l :  R e n t  A r r e a r s  i n  H o u s i n g
S c h e m e s  f o r  A f r i c a n  W o r k e r s
Y e a r  A n n u a l  R e n t s  (Net t)  T o t a l  A r r e a r s  A r r e a r s  a s
% of t o t a l  
r e n t s
£ £
1957 8 5 7 , 0 6 0 21,  779 2 , 5
1958 1, 174, 131 9 0 , 6 6 9 7 , 7
1959 1 , 4 3 6 ,  943 2 1 4 , 9 2 3 15, 0
I960 1 , 5 5 3 , 1 0 6 2 3 6 , 5 8 1 15 ,2
1961* 1 , 6 9 5 , 2 0 1 2 1 5 , 7 2 5 12, 7
R  ( 3 , 3 9 0 , 4 0 2 ) R ( 4 3 1 , 4 5 0 )
1962 3 , 5 1 6 , 5 0 3 2 9 4 , 6 1 3 8 , 4
1963 3 , 6 5 2 , 2 3 0 1 7 1 ,0 3 9 4 , 7
1964 3 , 7 6 0 , 2 4 1 117, 153 3, 1
1965 3 , 9 0 0 , 0 0 0 8 3 , 2 5 0 2, 1
1966 3,  99,4, 655 5 5 , 0 7 4 1 , 4
* D e c i m a l i s a t i o n  of  c u r r e n c y
S o u r c e : C o m p i l e d  f r o m  A n n u a l  R e p o r t s  of the  M a n a g e r ,  N o n - E u r o p e a n
A f f a i r s  D e p a r t m e n t ,  1959 -60 ;  1960-63 ;  1 9 63 -65 ;  J C C  M i n u t e s  
6 / 1 2 /  1960,  M in u te s :  2541,
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It a p p e a rs  tha t  f ro m  1961, r e n t  a r r e a r s  in Jo h a n n e sb u rg 's
tow nships began to d e c r e a s e .  This  i s ,  in p a r t ,  accounted  for by the
in c re a se d  p r e s s u r e  on ex is t ing  accom m odation  when the ra te  of
52housing  p roduction  dec lined . Tenants  took in lo d g e rs ,  and th e reb y
supplem ented  th e i r  r e n ta l s .  But the reduction  in r e n t  a r r e a r s  was a lso
re la te d  to m odifica tions  in p r a c t ic e s  of 'township m a n a g e m e n t ',  'new
concepts  in a d m in is t ra t io n ' and the in troduction  of fu r th e r  co n tro ls  over
the conditions of r e s id e n c e  fo r  the m a jo r i ty  of the A frican  labour fo rce  
53of Jo h an n esb u rg .  It  is  n e c e s s a r y  b r ie f ly  to exam ine the 'm an a g em e n t ' 
of these  conditions in o rd e r  to identify  the ro le  of housing  in the evolving 
p a t te rn  of s ta te  r e s p o n s e s  to the s tru g g le s  of the A frican  population.
'M anagem ent ' of Conditions fo r  the R eproduction  of Labour
By 1955, the leg is la t io n  im pinging d i re c t ly  and fundam enta lly  
on the m an ag em en t of conditions u n d er  which the ' la b o u r  r e q u i re m e n ts '
of Jo h an n esb u rg  w ere  housed  included no le s s  then twelve p r in c ip a l  Acts
54with am en d m en ts .  Influx c o n tro l  reg u la tio n s  had been ad m in is te re d  by
52. See F ig u re  5.4, p. 228.
53. The P ro se c u t io n  Section of the N on-E uropean  A ffa irs  D ep a r tm en t
had been o rg an ised  in A p ril  1955, before  the expansion  of the 
South-West Tow nships. With the r e n t  boyco tts ,  the O rgan isa tion  
and M ethods D ivision of the City Council undertook  an investigation , 
and p ro p o sed  a s e p a ra te  Rent Contro l Section within a com ple te ly  
re o rg a n is e d  Tow nships B ranch  of the N o n-E uropean  A ffa irs  D e p a r t ­
m en t,  The f ina l r e p o r t  of the O rgan isa tion  and M ethods D ivision 
was co n s id e re d  by the Council in M ay 1964. The p ro p o sa ls  
cons ti tu ted  "a new co ncep t of ad m in is tra t io n  of Bantu Tow nships"  
JCC M inutes , 2 6 /5 /1 9 6 4 ,  M inutes: 1130-9, I tem  ( 2 0 0 /3 /60)(O. & 
M. 2 /64).
54. N atives  (Urban A reas)  Consolidation Act, No. 2 5 of 1945, No. 16 of
1955; N ative Law s A m endm ent Act, No. 56 of 1949, No. 54 of
1952; Group A re a s  Act, No. 41 of 1950, No, 6 of 1955; P re v e n tio n
of I l leg a l  Squatting Act, No. 52 of 1951, No. 24 of 1952; Native 
Building W o rk e rs  Act, No. 27 of 1951, No. 38 of 1'953, No. 60 of 
1955; Native S erv ices  Levy Act, No. 64 of 1952; Native (Abolition 
of P a s s e s  and C o -o rd ina tion  of D ocum ents) Act, No. 67 of 1952; 
Native L abour  (Settlem ent of D ispu tes)  Act, No. 48 of 1953, No. 59 
of 1955; Bantu Education  Act, No. 47 of 1953, No. 49 of 19 54; 
R e se rv a tio n  of S epara te  A m enities  Act, No. 49 of 1953; N atives 
R ese t t le m e n t  Act, No. 19 of 1954; and, Group A re a s  D evelopm ent 
Act, No. 69 of 1955. S tr ic t ly  speaking, th ese  r e f e r  to m a t te r s  of
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the N on -E u ro p ean  A ffa irs  D e p a r tm e n t  of the Jo h an n esb u rg  City Council
s ince  1953. A ccord ing  to the M anager,  W . J . P ,  C a r r ,  th rough the
opera tio n s  of the L abour B ureau , "both dem and fo r  labour and its
supply can be checked and only those w o rk e rs  who a r e  r e q u ire d  in
55e x c e s s  of the lo ca l  supply a r e  p e rm it te d  to e n te r  the a r e a " .  In August, 
1955, the Jo h an n esb u rg  C ity Council defined i ts  hous ing  po licy  in re la t io n  
to the ques tion  of influx co n tro l .  This  po licy  is  exam ined  b r ie f ly  b ecause  
it is  only ag a in s t  th is  background that the p roduction  of h o u ses  and 
h o s te l  accom m odation  by the H ousing D ivision f ro m  19 55 to 1965 can be 
fully  u n d ers to o d .
All A fr ican s  in u rb an  a r e a s  w ere  c la s s i f ie d  and c a te g o r ise d
acco rd in g  to Section 10 of the N atives  (Urban A re a s)  Act, No. 2 5 of 1945
as am ended. T hese  provisions, d e te rm in e d  conditions of r e s id e n c e  and
s e c u r i ty  of ten u re  in u rb a n  a r e a s :  those born and p e rm a n e n t ly  re s id e n t
in Jo h an n esb u rg  com plied  with Section 10(1 )(a); those  who had worked
continously  in the a r e a  fo r  one em p lo y e r  fo r ten y e a r s ,  o r  who had re m a in e d
continuously, " law fully", in the a r e a  fo r  not l e s s  than fifteen  y e a r s ,  w ere
c la s s i f ie d  as  Section 10 (1) (b); 'dependen ts ' of m en u n d e r  the f i r s t  two
c a te g o r ie s ,  " o rd in a r i ly  r e s id e n t  with such N a tiv es" ,  w ere  c la s s if ie d  as
Section 10 (1) (c); and, finally , the l a rg e s t  group, those  who had been
g ran ted  p e rm is s io n  to r e m a in  in the u rb an  a re a  u n d er  Section 10 (1) (d) of
the A ct, All those in the l a s t  c a te g o ry  "depend upon the ex is t in g  s ta te  of the
the labour m a rk e t  fo r  th e i r  s e c u r i ty  of ten u re"  and on offic ia ls  at the
56lo ca l  L ab o u r  B ureau  fo r  p e rm is s io n  to re m a in  in the u rb a n  a r e a s .
'u rb an  a d m in is t ra t io n ' and do not include a ran g e  of A cts governing 
land ow nersh ip  o r  taxation in the r u r a l  r e s e r v e s ,  which c le a r ly  have 
im p lica tions  fo r  the rep ro d u c tio n  of la b o u r-p o w e r  in the broad  
s e n se .
55. The L abour  B u reau  r e g i s te r e d  'su i ta b le '  w o rk se e k e r s ,  d ea lt  with 
en q u ir ie s  f ro m  em p lo y e rs  and placed w o rk e rs  in em ploym ent. The 
o p era tio n s  of the L abour  B ureau  th e re fo re  w ere  d ire c te d  tow ards  
'r a t io n a l is in g ' the p ro c e s s  of a lloca ting  ava ilab le  lab o u r .  Annual 
R ep o rt  of the M anager, N on-E uropean  A ffa irs  D ep ar tm en t,  1 Ju ly  
1956 to 30 June 1957, p. 12.
56. 'R ep o r t  of the N on-E uropean  A ffa irs  and H ousing  C om m ittee '
(Influx C on tro l in Relation to Housing), JCC M inutes , 30 /8 /1955 , 
pp. 742-4, I tem  10 (401/12).
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T h e re  w as, a c co rd in g  to the M anager of the N o n-E uropean  A ffa irs
D ep a r tm en t in 1955, a "grow ing su rp lu s  of la b o u r"  am ongst groups with
Section 10 (1) (a), (b) and (c) s ta tu s .  E m p lo y e rs  did no t "favour this
c la s s  of w o rk e r"  with s e c u r i ty  of ten u re ,  p r e fe r in g  'm ig ra n t  l a b o u re r s '
who, "to  obtain a foothold in Jo h an n esb u rg " ,  w ere  p r e p a re d  to accep t
low er w ages and m e n ia l  w ork and who w ere  "m o re  am enab le  to d isc ip l in e"
57because  they lacked  s e c u r i ty  of ten u re  in the c ity .  T hese  'm ig ra n t
w o rk e rs '  w ere  in fac t a l l  those  w o rk e rs  with Section 10 (1) (d) s ta tu s ,  the
ca teg o ry  of labour  on which the c ity  of Jo h an n esb u rg  was dependent; " if
th is  is not fo rthcom ing , e m p lo y e rs ,  such as  the Council, and, in fac t,
58in d u s try  i tse lf ,  would com e to a com ple te  s ta n d s t i l l " .  The housing  
policy, as  defined and adopted by the Jo h an n esb u rg  C ity  Council in August 
1955, c e n tre d  on w o rk e rs  c a te g o r ise d  as Section 10(1) (d). The following 
lines  of policy  w ere  adopted,
(1) All the A frican s  accep ted  as  Section 10 (1) (a), (b) o r  (c) 
p r io r  to the 1 J a n u a ry  1953 w ere  allowed to take up any type 
of accom m odation  and em ploym ent offered .
(2) F o r  Section 10 (1) (d) w o rk e rs ,  those who had e n te re d  Jo h an n esb u rg  
a f te r  1 J a n u a ry  1953 with th e ir  fa m il ie s ,  would be accom m odated  
on a le t t in g  b a s is  only and "w arned that once they a re  d isch a rg ed  
f ro m  th e i r  p r e s e n t  jobs they w ill only be allow ed to r e m a in  in the 
a r e a .  . . i f  they  a r e  p r e p a re d  to take up em ploym ent in the c a teg o ry  
of lab o u r  w here  w o rk e rs  a re  in s h o r t  supply . Should they re fu se
to do so they w ill have to leave the a r e a " .
(3) Those Section 10 (1) (d) w o rk e rs  who w ere  s ing le ,  o r  who had left 
th e i r  fa m il ie s  in the r u r a l  a r e a s ,  would be housed  in single  
accom m odation , and "w arned that they m ay not b r in g  th e ir  w ives and 
and fa m il ie s  into the a r e a  u n le ss  au th o rity  is  obtained f ro m  the 
Council", on the u n d ers tan d in g  that "as  soon as  the Native is  d i s ­
ch arg ed  and b ecom es su rp lu s  to re q u i re m e n ts  he and h is  fam ily
will be r e q u ire d  to leave the a r e a " .  59
57. R eport of the M anager, N on-E uropean  A ffa irs  D e p a r tm e n t, fo r  the 
p e r io d  1 Ju ly  1953 to 30 June 1955, p. 11.
58. 'R ep o r t  of the N on-E uropean  A ffa irs  and H ousing  C om m ittee '
(Influx C on tro l  in Relation to Housing), JCC M inutes , 3 0 /8 /  1955, 
p. 743.
59. I b id . , p. 744.
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It is  ag a in s t  th is  background that the p roduction  of h o u ses  and 
h o s te l  accom m odation  by the H ousing D ivision, d e s c r ib e d  in the 
p re c e d in g  ch ap te r ,  can be fully  und ers to o d , At the end of 1965, of the 
to ta l ex is t in g  housing  stock  in Soweto a p p ro x im a te ly  83 p e r  cent was
6 0owned by the City Council and a lloca ted  to tenan ts  on a le t t ing  b a s is .
Of the m o re  than 45, 000 h ouses  c o n s tru c te d  by the H ousing  D ivision
between 1954 and 1965, the m a jo r i ty  w ere  of 'a u s te r i ty  c o n s tru c t io n ' ,
61with red u ced  s ta n d a rd s  of m a te r ia l s  and f in ish es .  The building
p ro g ra m m e  was d ire c te d ,  th e re fo re ,  sp ec if ica lly  a t  tha t c a te g o ry  of
A frican  labour with Section 10 (1) (d) s ta tu s ,  fo r  whom th e re  was "a
62cons tan t dem and" .
The o p era t io n s  of the L abour  B ureau  in Jo h an n esb u rg  in co n tro ll in g  
the conditions u n d er  which the supply of labour was channelled  into v a r io u s  
s e c to r s  of em ploym ent, w here  'w o rk e rs  w ere in s h o r t  supp ly ',  w ere  
com plem en ted  by the a c t iv i t ie s  within o ther  b ra n c h e s  of the N on-E uropean  
A ffa irs  D e p a r tm e n t .  'M anagem ent ' p r a c t ic e s  included the r e g is t r a t io n  of 
a l l  s e rv ic e  c o n tra c ts  between em p lo y e rs  and A frican  w o rk e rs ,  the c o l le c t ­
ion of fees  f ro m  em p lo y e rs  fo r  the Native S erv ices  Levy Fund and the 
a lloca tion  of accom m odation  to those A fricans  whose la b o u r-p o w e r  was
60. See Table  5 .3 ,  p . 232.
61. See above, p . 274. n. 50.
62. A cco rd ing  to the M anager of the N on-E uropean  A ffa irs  D ep ar tm en t,
th e re  was a 'c o n s tan t dem and ' fo r  labour in c a te g o r ie s  of work
such as ,  heavy in d u s try  la b o u re r ;  bag c a r r i e r  with m il l in g  and 
coa l f i rm s ;  t im b e r  y a rd  la b o u re r ;  d a iry  w o rk e r ;  building la b o u re r ;  
la b o u re r  on S. A. Railw ays and H a rb o u rs ,  o r  in the s e rv ic e  of the 
City Council; d om estic  s e rv a n t  and fla t c le a n e r s ;  o r  any job in 
which the h o u rs  w ere  i r r e g u la r .  R eport of the M anager,  Non- 
E u ro p ean  A ffa irs  D ep artm en t,  fo r  the p e r io d  1 Ju ly  1953 to 30 June 
1955, p. 11.
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y
6 3r e q u i re d  by the c ity  of Jo h an n esb u rg . These b u re a u c ra t ic  co n tro ls  and 
p ro c e d u re s  for 'm anag ing ' the lo ca l  labour  m a rk e t  thus p rov ided  the
64b a s is  fo r  d e te rm in in g  re la t io n s  between em p lo y e rs  and the w orkfo rce  
An exam ple  is  p rov ided  by the r e n t  s t r ik e s  in the tow nships.
D uring  1960, when r e n t  a r r e a r s  in the tow nships w ere  at th e ir  
h ig h es t ,  the Jo h an n esb u rg  City Council held consu lta t ions  with r e p r e s e n t ­
a tiv es  of the C h am b er  of C o m m erce ,  C ham ber of Ind u stry ,  A frikaanse 
S akekam er, C h am b er  of M ines and o ther  la rg e  e m p lo y e rs '  o rg an isa t io n s ,
" p r im a r i ly  to acquain t them  with the extent of. the p r o b l e m . . .an d  to
6 5invoke th e ir  a s s i s ta n c e " .  The conflic t between the s ta te  and A frican s
63. The a c t iv i t ie s  of the L ab o u r  B ureau  in Jo h an n esb u rg  expanded 
f ro m  p lac ing  9, 719 w o rk e rs  in em ploym ent in 1952/53 (of whom 
6, 323 w ere  with C ity  Council d ep a r tm en ts ) ,  to p lac in g  132, 732 
w o rk e rs  in 1958/59. Annual R eport of the M an ag er,  N on-E uropean  
A ffa irs  D ep a r tm en t,  1 Ju ly  1952 to 30 June 1953, p . 9; 1 Ju ly  1958 
to 30 June 1959, p. 14. In 19 64/65 the to ta l  n u m b e r  of A frican  
w o rk e rs  r e g i s t e r e d  as em ployed in Jo h an n esb u rg  was 344, 887.
Of th is  to ta l,  the L abour  B ureau  had p laced  160, 039 w o rk e rs  du r in g  
the y e a r .  A l a r g e r  n u m b er  w ere  r e g is te r e d  as 'w o rk s e e k e rs '  each 
y e a r  to m ain ta in  a 'pool' o r  ' r e s e r v e '  of lab o u r  to fac i l i ta te  the 
d is tr ib u tio n  of w o rk e rs  at s h o r t  no tice .  But in 1964/65 Jo h an n esb u rg  
ex p er ien ced  an 'econom ic boom 1, as a r e s u l t  of which "the labour 
supply was inadequate  to m e e t  the dem and and in o rd e r  to m e e t  
the sh o rtag e  in m o s t  c a te g o r ie s ,  e sp e c ia l ly  in the c a se  of heavy  
m anual labour ,  r e c o u r s e  had to be taken  to the la rg e -s c a le  in t ro ­
duction of w o rk e r s " .  E m p lo y e rs  in the building in d u s try  and in 
c iv il  eng ineer ing , and the City Council, r e c ru i t e d  lab o u r  f ro m  the 
r u r a l  a r e a s .  R eport  of the M anager,  N on -E u ro p ean  A ffa irs 
D ep a r tm en t,  fo r  the p e r io d  1 Ju ly  1963 to 30 June 1965, pp. 13-5 .
64. It should be noted tha t in 1963/64 th e re  was a m a jo r  overh au l of 
the 'u rb an  a r e a s '  leg is la t io n  and an in c re a s in g  c e n tra l is a t io n  of 
c o n tro l  in t e r m s  of the Bantu Laws A m endm ent Act, No. 76 of 1963, 
Act, No. 42 of 1964; Bantu L abour Act, No. 67 of 1964; and Bantu 
L abour  R egulations , G overnm ent Notice R 1982 of 1965. This 
le g is la t iv e  f ra m e w o rk  e s ta b lish ed  a c e n tr a l ly  d ire c te d  labour 
bureau, sy s te m  fo r  reg u la t in g  the supply of A frican  labour .  A c c o rd ­
ing to the M an ag er,  the am endm ents  to the le g is la t io n  'e m p h a s ise d ' 
the "em ploym ent and accom m odation  a sp e c ts  of influx c o n tro l"  and 
p laced  the "functions of the L oca l L abour B u reau  in a s t ro n g e r  
p e r s p e c t iv e " .  I b id . , p . 16.
65. JCC M inutes , 6 /12 /1960 , M inutes: 2544-6, I tem  (3 2 4 /5 /6)(N. E . A. D. 
222/60). See Table 6 .7 ,  275.
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in the tow nships had e sc a la te d  du r ing  the l a t t e r  ha lf  of the 1950s and, 
following the Sharpev ille  m a s s a c r e  at V ereen ig ing  in M arch  1960, 
a s ta te  of e m e rg e n c y  had been ca lled . The in tensified  r e p re s s io n ,
0  0
which was to c h a r a c te r i s e  the 1960s, was em b ark ed  upon by the s ta te .
The o rg an isa t io n  of m a s s - b a s e d  re n t  s t r ik e s  and co llec tiv e  action in the
tow nships so u th -w e s t  of Jo h an n esb u rg  was m ade in c re a s in g ly  d ifficult,
if  not im p o ss ib le ,  p a r t ly  as a r e s u l t  of a re so lu t io n  adopted by the
Jo h an n esb u rg  City Council in D ecem b er  1960. A u tho rity  was given to
the M anager of the N on-E uropean  A ffa irs  D ep a r tm en t to a r ra n g e  with
e m p lo y e rs  fo r  the co llec tion  of c u r re n t  re n t  and a r r e a r s ,  by m eans  of
67m onthly  o r  weekly deductions f ro m  the wages of ind iv idual w o rk e rs .
Although it is  d iff icu lt to e s ta b lish  the ex tent to which th is  practic.e
con tr ibu ted  to the dec lin ing  r e n t  a r r e a r s  f ro m  1961 -and  th e re  a r e  o th e r
68im p o rta n t  f a c to rs  to be c o n s id e re d -  the above is  im p o r ta n t .  It shows 
the po ten tia l  fo r  s ta te  in te rven tion  in the ac tu a l  c o n tra c tu a l  re la t io n s
66. P o l i t ic a l  m ov em en ts  w ere  banned in t e r m s  of. the Unlawful O rg a n i­
sa tio n s  Act, No. 34 of 1960: the A frican  N ational C o n g ress  and 
the P a n -A fr ic a n  C o n g ress  im m ed ia te ly ,  the C o n g ress  of D e m o c ra ts  
in 19 62 and the Defence and Aid Fund in 1966. F u r th e r  pow ers  
in t e r m s  of the G e n e ra l  Law A m endm ent Act, No. 76 of 1962 and 
No. 37 of 1963 re su l te d  in the banning of o rg a n isa t io n s  which w ere  
fo rm ed  a f te r  the bannings of 1960 fo rced  the ANC and the PAC 
u n d erg round . South A frican  Institu te  of Race R ela tions , Law s 
Affecting Race R ela tions  in South A frica  1948-1976, pp. 416-8;
424-8; and, 439-45. ”
67- JCC M in u te s , 6 /12 /1960 , M inutes: 2 546, I tem  (324/5 /6)(N . E . A. D.
222/60). This au th o r ity  was p rov ided  fo r  in t e r m s  of Section 20(3) 
of the N atives  (Urban A re a s)  Consolidation Act, No. 2 5 of 1945.
68. The am en d m en ts  to leg is la t io n  (see above, n . 64), and the
'r a t io n a l isa t io n '  of township ad m in is tra t io n  p ro c e d u re s  (see 
abo’ve n .5 3 )  con tr ibu ted  tow ards  reg a in in g  c o n tro l  over the r e n t  
s itua tion . In addition, by D ecem b er  1960, the C ity  Council had 
a r ra n g e d  with the C h ie f -M ag is tra te  fo r  2 c o u r ts  to h e a r  re n t  c a s e s  
(ren t c a s e s  took on av e rag e  8 m in u te s^ a n d  th e re  was p r e s s u r e  on 
ex is t in g  accom m odation . The C ouncil 's  o ffic ia l  w aiting l i s t  for 
housing  in the tow nships was 4, 000 in June 1965. R eport of the 
M anager, N on-E uropean  A ffa irs  D ep artm en t,  1 Ju ly  1963 to 30 
June 1965, p. 4. F o r  de ta ils  on the p ro c e d u re s  fo r  en fo rc ing  re n t  
p ay m en ts ,  nam ely , the is su in g  of su m m o n ses  and co u r t  p ro secu tio n s  
o r  e je c t io n  in t e r m s  of Section 58 of the H ousing  Act, No. 10 of 
1957, and fo r  a d e sc r ip t io n  of the re la t io n s  betw een the C ity Council, 
the ju r id ic a l  ap p a ra tu s  and the South A frican  P o l ic e ,  in the a ttem p t 
to contain  the r e n t  c r i s i s ,  see  JCC M inutes , 6 /1 2 /1 9 6 0 , M inutes: 
2541-2546, I tem  ( 3 2 4 /5 /6)(N. E . A. D. 222/60).
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between indiv idual w o rk e rs  and em p lo y e rs  around the c o s ts  and conditions 
of rep ro d u c tio n  of la b o u r-p o w e r ,  and h ighlights the n a tu re  of the 
re la t io n sh ip  betw een the p o li t ic a l  and the econom ic s p h e re s  in South 
A frica  . ^
P re c e d in g  pages  have identified  some of the consequences  of 
s ta te  in te rv en tio n  in the co s ts  of p roduction  and c o s ts  of rep ro d u c tio n .
The in te r r e la t io n  between p r a c t ic e s  fo r  housing  'm a n a g em e n t ' and the 
'm an a g em e n t ' of lab o u r  w ere  d e sc r ib e d  for the c a se  of Jo h an n esb u rg .
But no s a t is fa c to ry  explanation  h as  yet been given fo r  the ap p a ren tly  
c o n tra d ic to ry  actions  of the s ta te  in reduc ing  the c o s ts  of housing  and 
in f r a s t ru c tu r e  in the tow nships on the one hand, and, on the o th e r ,  p u rsu in g  
r e n ta l  p o lic ie s  which p rovoked  such w id e -sp re a d  opposition and p o li t ica l  
m ob ilisa tio n  in the tow nships. In o rd e r  to explain  th is  ap p aren t 'c o n t r a ­
d ic tio n ',  r e f e r e n c e  h as  to be m ade to the w ider  p o l i t ic a l  context of po licy  
fo rm ula tion  and im p lem en ta tio n . The section  which follows exam ines  
the effec ts  of the in c re a s in g  c e n tra l is a t io n  of po licy  on the re la t io n sh ip  
betw een the s ta te ,  e m p lo y e rs  and the A frican  w orking c la s s  and a t tem p ts  
to s itua te  the tow nships within the o v e ra l l  'a p a r th e id ' po licy  f ram ew o rk .
6 .3 .  The Context of P o lic y  F o rm u la t io n  and P o lic y  Im p le m e n ta t ion
The f ina l sec tio n  of th is  ch ap te r  exam ines  the context within 
which township p ro g ra m m e s  w ere  im p lem en ted  by lo c a l  au th o r it ie s  th rough­
out South A frica  f ro m  the m id -1950s  and a ttem p ts  to e s ta b lish  the r e la t io n ­
ship between th ese  s p a t ia l  fo rm s  and the o v e ra l l  po licy  of 'a p a r th e id ' .
T h ree  a sp e c ts  of the in te r r e la t io n sh ip s  between the s ta te ,  em p lo y e rs  and 
A frican  w o rk e rs  in the p ro c e s s  of policy fo rm ula tion  and im p lem en ta tion  
a re  exam ined .
69. The p ro c e s s  of ind iv idualis ing  p o li t ica l  re la t io n s  h a s  obviously
im p o r ta n t  e ffec ts  on how p o li t ica l  s tru g g le s  a re  m ed ia ted  (see above, 
p. 31 , n s . 3 6  and 37). Relations between A frican  labour and
e m p lo y e rs ,  and betw een A fricans  and the s ta te ,  w e r e / a r e  ex p er ien ced  
as  f rag m en ted , as a r e s u l t  of the 'in d iv id u a l 's '  encoun ter  with the 
in s t i tu t io n a l  p r o c e s s  within s ta te  s t r u c tu r e s .  The ro le  of b u re a u ­
c ra t ic  p ro c e d u re s  and the effec ts  of ru le -d e f in e d  c la s s i f ic a t io n s  and
c a te g o r isa t io n  of A frican  w o rk e rs  a r e  exam ined  below with r e g a rd  
to the so c ia l  c o n tro l  and sp a tia l  r e o rg a n is a t io n  which was effected 
in Jo h an n esb u rg  du r ing  the p e r io d  19 55 to 1965.
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The f i r s t  co n ce rn s  the re m o v a ls  of a ll  s ta te  su b s id ie s  f ro m  the 
housing  of A frican  w o rk e rs ,  the ap p aren t co n trad ic tio n  identified  above.
H e re ,  through focusing  on the re la t io n s  concern ing  the d is tr ib u tio n  of 
c o s ts  of re p ro d u c tio n  of labour ,  between the 'a p a r th e id ' s ta te ,  em p lo y e rs  
and A frican  w o rk e rs ,  an a ttem p t is  m ade to loca te  township r e n ta l  p o lic ie s  
in the context of o v e ra l l  ap a r th e id  policy . The second a sp e c t  co n ce rn s  the 
im p lem en ta tio n  of p o lic ie s  which w ere  d ire c te d  at 'r e g a in in g  co n tro l ' over  
A frican  w o rk e rs  and 'e l im in a t in g ' those who w ere  's u rp lu s  to the labour  
r e q u i re m e n ts 'o f  u rb an  a r e a s .  H ere  the consequences  of s ta te  in te rv en tio n  
a re  d e sc r ib e d  in the c a se  of Jo h an n esb u rg .  F in a lly  the effects  of in c re a s in g  
c e n tra l is a t io n  of both po licy  fo rm ula tion  and im p lem en ta tio n  a re  exam ined  
in the context of the r e la t io n sh ip s  within the s ta te  -be tw een  c e n t r a l  and lo ca l  
a u th o r i t ie s -  and between the s ta te  and the A frican  population .
Tow nships and 'B a n tu s ta n s ' : the context of p o lic ie s
An im p o rta n t  fe a tu re  of the o v e ra l l  policy  to w ard s  the A frican
population, which was evolving within the s ta te  a p p a ra tu se s  d u r in g  this
p e r io d ,  was the r e la t io n  betw een the ' s h o r t - t e r m '  and the ' lo n g - te rm ' po licy
o b jec tives ,  and the so c ia l  context within which th ese  o b jec tives  w ere  defined.
The M in is te r  of Native A ffa irs  had e x p re s se d  the con tex t of po licy  fo rm u la tio n ,
in an a d d re s s  to the F e d e ra te d  C h am b ers  of In d u s try  in 1954, in t e r m s  of
"the re la t io n sh ip  between those who in itia te  N ative po licy  and those who a r e
engaged in in d u s try " ,  and defined policy  ob jec tives  which would " re c o n c ile
70the econom ic and so c ia l  n e e d s " .  The ' lo n g - te rm ' po licy  objec tive , based
on the ' id e a l  of to ta l  a p a r th e id ',  was the g radua l 'e l im in a tio n ' of A fricans
71fro m  in d u s t r ie s  in s o -c a l le d  white a r e a s .  The la b o u r  r e q u ire d  by in d u s try  
would even tually  be housed  in the r u r a l  r e s e r v e s ,  w h ere ,  acco rd in g  to 
V erw oerd , "a whole Bantu s u p e r s t ru c tu re  of so c ia l  life and a d m in is t ra t io n "  
could be e s ta b lish e d .  In d u s try  would have to be a t t ra c te d ,  'd e c e n tra l i s e d '
70. A d d re ss  to the F e d e ra te d  C h am b ers  of Ind u stry ,  Cape Town, 2 6 May 
1954. P e lz e r ,  V erw oerd  Speaks, pp. 53-63.
71. See above, p. 160.
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72or 'r e lo c a te d '  to b o rd e r  a r e a s  ad jacen t to these  B an tu s tan s ,  Since 
in d u s t r ia l i s t s  had to be 'a t t r a c te d ' ,  those fa c to rs  which w ere  im p o rtan t  
to the "com petitive  s t ru c tu re  of in d u s try  - t r a n s p o r t ,  t a r i f f s ,  pow er,
wage d e te rm in a tio n s ,  e t c , , .  ^wouldJ7 be linked to g e th e r  in any fu ture
73planning". It was in i t ia l ly  env isaged  that the in d u s t r ie s  which 
d e c e n tra l i s e d  would be la b o u r- in te n s iv e .  The abundance of labour and 
'the absence  of r e s t r i c t io n s  on m aking  u se  of that la b o u r ' would in c r e a s e
the p ro f i tab i l i ty  of u n d e r tak in g s ,  without the in troduc tion  of new m ac h in e ry
74o r  cap ita l .  'S h o r t - t e r m ' po licy  was the p lanning r e q u i re d  in the t r a n s i t ­
ional p e r io d ,  while 'econom ic r e q u ire m e n ts  weigh m o re  heav ily  than o th e r  
i n t e r e s t s ' .  But any p o lic ie s  which w ere im p lem en ted  in the u rb an  a r e a s
72. P e l z e r ,  V erw oerd  Speaks, p . 56. The 'b o rd e r  in d u s try ' po licy  had
in fact,  been fo rm u la ted  and im plem ented  u n d e r  the Smuts g o v e rn ­
m en t.  The B oard  of T rade  and In d u s try  had reco m m en d ed  in d u s t r ia l  
d e c e n t r a l i s a t io n  to le s s e n  the th re a t  of a c o n cen tra ted  A frican  w o rk ­
fo rce  in u rb an  a r e a s  (see above, p. 163 , 42). S ev era l  f a c to r ie s ,  
such as  the Good Hope Textile  fac to ry  at Z w elitsh a ,  w ere  e s ta b lish ed  
through the in itia tive  of the In d u s tr ia l  D evelopm ent C o rp o ra t io n  f ro m  
1945 to 1948. The Pagan  C om m ission  had a lso  en d o rsed  the po licy  
in o rd e r  to red u ce  the u rb a n  influx. L e g a ss ic k ,  'L e g is la t io n ,
Ideology and E conom y ',  pp. 16-7.
73. P e lz e r ,  V erw oerd  Speaks, p . 57. In 1960 the P e rm a n e n t  C o m m iss io n
for L ocation  of In d u stry  and D evelopm ent of B o rd e r  A re a s  was 
c re a te d  and a s e r i e s  of incen tives  tow ards  d e c e n tra l is a t io n  w ere  
in troduced . These  included r a i l  r e b a te s ,  i n t e r e s t - f r e e  o r  low 
in te r e s t  loans, p o r t  r e b a te s  and p re fe r e n t ia l  t e r m s  in s ta te  te n d e rs  
e tc .  L e g a ss ic k ,  'L eg is la t io n ,  Ideology and E co n o m y ',  p. 25. See 
above, p. 35 . A public co rp o ra t io n ,  the Bantu In v es tm en t C o rp o ra t ­
ion, w as se t  up by the governm ent in 1959 to s t im u la te  developm ent 
within the B an tu s tan s .  B e in a r t ,  'The P o lic y  of In d u s tr ia l  D ecen ­
t ra l i s a t io n  in South A f r ic a ' ,  pp. 95-103.
74. This a s s e s s m e n t  was based  on the p a t te rn  of in d u s t r ia l  developm ent
which ex isted ; with c e r ta in  in d u s t r ie s ,  such as  the m e ta ls  and 
e n g in ee r in g  in d u s t r ie s ,  tend ing  to co n cen tra te  in u rb an  a r e a s ,  
while o th e r  s e c to r s ,  such as food, te x t i le s ,  clo thing, p a p e r  and 
pulp had d e c e n tra l is e d  fo r  a v a r ie ty  of r e a s o n s .  F o r  a study of the 
ex tent and the n a tu re  of d e c e n tra l ise d  in d u s t r ie s  before  1960, see ,  
Bell, In d u s tr ia l  D e c e n tra l isa t io n  in South A frica .
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w ere  to be r e f le c t ,  s im u ltaneous ly ,  the o v e ra l l  ' lo n g - te rm ' policy  
o b jec t iv es .  ^
In t e r m s  of the s h o r t - t e r m  re q u ire m e n ts ,  thousands of h o u ses  had
to be co n s tru c te d  at ex is t in g  in d u s t r ia l  c e n tr e s  to m ake up the sh o r tfa l l  in
V 6housing  fo r  the 'lab o u r  r e q u i r e m e n ts ' .  But, a t the sam e t im e , in o rd e r
to red u ce  the co n cen tra tio n s  of A frican  labour,  in d u s t r ia l  developm ent at
th ese  c e n t r e s  was to be co n tro lled ,  the m ig ra n t  la b o u r  sy s te m  was to be
encouraged , and ca p i ta l  in tens if ica tion  of in d u s try  and the ra t io n a lisa t io n
77of w ork and p roduction  m ethods was to be 'a c t iv e ly ' p ro m o te d .  It  is  
aga ins t  th is  background that the production  of the tow nships by lo ca l  
au th o r it ie s  th roughout South A frica ,  as  re f le c te d  in Table  6.1 ,  can be 
a s s e s s e d ,  and the re m o v a l  of s ta te  su b s id ies  on housing  can p o ss ib ly  be 
explained .
The im position  of the Native S erv ices  Levy on c e r ta in  c a te g o r ie s  
of em p lo y e rs  w as, in effect, a tax which m ade A frican  lab o u r  r e la t iv e ly
75. See above, p. 170 fo r  V e rw o e rd 's  d e sc r ip t io n  of ' s h o r t - t e r m '  u rb an
planning r e f le c t in g  the ' lo n g - te rm ' o b jec tiv es .  By 1962, the 
governm en t had re f in ed  the concept of d e c e n tra l i s a t io n  and was 
com m itted  to the developm ent of 5 in d u s t r ia l  'g row th  p o in ts ' .  In 1964 
in cen tives  w ere  in c re a s e d  and by the m id-19  60s ,policy  s ta te m e n ts  
began to suggest  that c a p ita l- in ten s iv e  in d u s try  a lso  d e c e n tra l is e .  
B e in a r t ,  'T he  P o licy  of In d u s tr ia l  D e c e n tra l isa t io n  in South A fr ic a ' ,  
pp. 99-100.
76. See Table  4 .3 ,  p . 181 , fo r  housing  s h o r ta g e .e x is t in g  in u rb an
a r e a s  in 1951.
77. C on tro ls  o ver  the u se  of land fo r  in d u s t r ia l  p u rp o se s  ex is ted  in
te r m s  of the N a tu ra l  R e so u rc e s  D evelopm ent Act, of 1947,
as am ended in 1955. The M in is te r  of L abour,  B. J .  Schoemann, 
f req u en tly  'p ro m o ted ' m ethods fo r  in c re a s in g  the p roduc tiv ity  of 
lab o u r .  R e fe r r in g  to in d u s t ry 's  re l ia n c e  on " s o -c a l le d  cheap lab o u r  
[k n d j  an ap p aren tly  l im i t le s s  so u rce  of unsk il led  lab o u r" ,  the 
"outm oded m a c h in e ry "  and "inadequate  equ ipm ent" , he pointed to 
the need  fo r  incentive  s c h e m e s .  To 'a c t iv e ly  p ro m o te ' incentive 
sc h e m e s ,  he re fu se d  to publish  In d u s tr ia l  A g re e m e n ts  if they 
contained c la u se s  p roh ib iting  sy s te m s  fo r  'p aym en t by r e s u l t s '  o r  
'p ie c e w o rk 1. Opening A d d re ss  to The N ational D evelopm ent Found­
ation of South A frica ,  2 4 /6 /2 9 5 1 .  S .A .T .L .C ,  R e c o rd s ,  TUCSA 
A rch iv es ,  ICS M. 868; (F . 62); and SAB, Ju ly  1951, e d i t o r i a l '  
'P ro d u c tio n  In cen tiv es \ p. 11.
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'm o re  ex p e n s iv e '.  While on the one hand th is  p r a c t ic e  m ob ilised
in te r e s t - f r e e  f inance fo r  lo ca l  au tho r ity  in f r a s t ru c tu r a l  developm ent in
the tow nships, on the o th e r  i t  induced c e r ta in  in d u s t r ie s  to exam ine the
effects  of th is  tax on the to ta l  wage bill, p a r t ic u la r ly  c o m p ara t iv e ly
79la b o u r- in te n s iv e  in d u s t r ie s .  In som e c a se s  th is  r e s u l te d  in a ra t io n a l­
isa tio n  of ex is t in g  p roduc tion  p r o c e s s e s .  By in c re a s in g  the p rod u c tiv ity
of labour with the in troduction  of m ech an isa tio n , the labour  com plem en t 
8 0could be re d u ced .  In o ther  c a s e s ,  re lo ca t io n  to in d u s t r ia l  s i te s  in the
'b o rd e r  a r e a s '  p ro v ed  m o re  advantageous,g iven  the 'com pe tit ive  s t ru c tu re  
81of in d u s t ry ' .  E i th e r  way, the e ffec ts  of th is  fo rm  of s ta te  in te rven tion
78. M ines , o r  f a c to r ie s  with 'compounded la b o u r ' ,  r u r a l  em p lo y e rs
and f a r m e r s  w ere  exem pt f ro m  the p ro v is io n s  of the Native S e rv ic es  
L evy  A ct. No, 64 of 1952. But to m an u fac tu rin g  in d u s try  and 
c o m m e rc e ,  the .'levy' on each identifiab le  w o rk e r ,  in s tead  of a 
tax on p ro f i ts  o r  in te re s t ,  im plied  h ig h er  lab o u r  c o s ts .
79. A ccord ing  to t ra d e  union c o rre sp o n d en ce ,  in the tex tile  in d u s try  in 
1953, c e r ta in  e m p lo y e rs  w ere  "openly and b la tan tly  'r e c o v e r in g '  
th is  levy f ro m  th e i r  em p lo y ees .  . .  so c ia l  s e c u r i ty  m e a s u re s  such 
as  s ick  o r  p rov id en t funds r e f u s e d , . .  /the ques tion  of the ley y j  
was brought up d u r in g  wage nego tia tions .  At one p a r t ic u la r  tex tile  
fa c to ry  th e re  is  a p r o c e s s  of e l im ina ting  A fr ican s  and em ploying 
o th e r  r a c e s " .  A frican  Textile  W o rk ers  In d u s t r ia l  Union, N ational 
S e c re ta ry ,  to Jo in t  S e c re ta r ie s ,  S. A, T ra d e s  and L a b o u r  Council, 
16 /6 /1 9 5 3 , p . 2 . S .A .T .L .C .  co rre sp o n d en ce  1953, TUCSA A rch iv es ,  
ICS M. ( F . 68). A cco rd ing  to the W este rn  P ro v in c e  L oca l C om m ittee  
of the S. A. T ra d e s  and L abour Council, "It h a s  becom e m o re  
d iff icu lt to obtain h ig h e r  wages for w o rk e rs  as  e m p lo y e rs  u se  the 
excuse  of the levy for th e i r  r e f u s a l . , .M an y  e m p lo y e rs  a r e  a l re a d y  
unw illing to em ploy A frican  lab o u r" .  Acting S e c . ,  W es te rn  P ro v in c e  
L o c a l  C om m ittee  to Jo in t  G en e ra l  S ec re ta ry ,  South A frican  T ra d e s  
and L abour  Council, 2 7 /6 /1 9 5 3 .  Ibid.
80. The ex ten t to which indiv idual em p lo y e rs  r e o rg a n is e d  p roduction  
p r o c e s s e s  in r e sp o n se  to h ig h e r  labour c o s ts  r e m a in s  an. im p o r ta n t  
a r e a  fo r  fu r th e r  r e s e a r c h .  The p re c e d in g  c a se  study bn Jo h a n n e s ­
b u rg  City Council r e v e a ls  su b s tan t ia l  r e o rg a n is a t io n ,  and the 
in troduction  of m ethods fo r  in c re a s in g  p roduc tiv ity ,  when faced  with 
g e n e ra l ise d  wage in c r e a s e s  in 1959. T h e re  was a s im u ltaneous  
reduc tion  in the lab o u r  'c o m p le m e n t ' .  See above, p. 246
81. T h e re  had been the tendency to 'r e lo c a te '  w ell before  the in troduction  
of th is  p a r t ic u la r  fo rm  of tax . The 'tax ' would tend to re in fo rc e  
th is .  See above, p. 284, n. 74.
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in the c o s ts  of rep ro d u c tio n  of labour  tended to red u ce  the 'lab o u r  
r e q u i re m e n ts '  in s o -c a l le d  white u rb an  a r e a s .  Through the m ech an ism  
of influx co n tro l,  those  w o rk e rs  who w ere  's u rp lu s '  to r e q u ire m e n ts  
w ere re lo c a te d ,  in c re a s in g ly  f ro m  the 1960s, to the B an tu s tan s .
S im ila r ly ,  s ta te  in te rven tion  in the p roduction  of housing , which
re s u l te d  in red u ced  c a p ita l  c o s ts ,  was not intended to 's u b s id is e '  o r
m ain ta in  the low wages paid by in d u s try  to A frican  w o rk e rs  in u rb an  a r e a s .
On the c o n tra ry ,  the  re m o v a l  of subs id ised  r e n ta l s  and in te r e s t  r a t e s ,
82which, while p o ss ib ly  benefitting  finance capita], was d ire c te d  tow ards
r a i s in g  wage le v e ls ,  and exposing  u rb an  em p lo y e rs  "to the full co s t  of
8 3lin ing needs  of the N ative" .  This p r e s s u r e  w as, how ever, linked to the 
r a t io n a lis a t io n  of in d u s try  which was an tic ipa ted  with g e n e ra l  wage in c r e a s e s ,  
and which would se c u re  a reduc tion  in 'la b o u r  r e q u i r e m e n t s ' .  As both 
the M in is te r  of N ative A ffa irs  and the M in is te r  of F inance  e x p re s se d  the 
re la t io n sh ip  betw een c o s ts  and c o n tro l  over the re p ro d u c tio n  of labour ,  
and the in te ra c t io n  betw een the ' s h o r t - t e r m  and ' lo n g - te rm ' ob jec tives ,
"a s  long as  e m p lo y e rs  a re  a s s u re d  tha t the State w ill com e a lo n g . . .an d  
prov ide  h o u s in g . . .  t r a n s p o r t ,  . , ,  c h e a p ly . . .  em p lo y e rs  will then be inclined
82. This  is  an im p o rta n t  a r e a  fo r  fu ture  r e s e a r c h .  The question  of 
f inanc ia l  re la t io n s ,  m o re  p a r t ic u la r ly  the e f fec ts  of in te r e s t  r a te s  
on housing  loans ,  and the o v e ra l l  cost of housing  h as  not been 
adequate ly  a d d re s s e d  in th is  study. In 1945, when building c o s ts  
w ere  r i s in g  steadily and the City Council of Jo h an n esb u rg  was faced 
with i ts  p o s t -w a r  building p ro g ra m m e , Colin Legum , C h a irm an  of 
the Special Housing C om m ittee ,  pointed to the 's a v in g s ' which could 
be an tic ip a ted  if finance c h a rg e s  w ere  co n tro lled ,  r a th e r  than co n ­
tem p la tin g  savings through the paym ent of d if fe re n t ia l  wages for 
sk illed  w ork, if loans w ere  advanced at 1 p e r  cen t in te r e s t  through 
s ta te  loansjseefo r  exam ple  A r  be ids B ulle tin, Ju ly  1945. In fact,
by 1960, in te r e s t  r a t e s  on housing  sch em es  in M oroka township w ere  
5 p e r  cen t.  JCC M inutes . 6 /12 /1960 , M inutes: 2525 Item  (7 1 /5 /9 )  
( N .E .A .D .  302/60).
83. It w ill be r e c a l le d  that d u r in g  this p e r io d  the C om m ittee  on Socio- 
E conom ic  Surveys fo r  Native Housing R e s e a rc h  had conducted r e s e a r c h  
into the ' r e n t -p a y in g  capac ity  of A fricans  in u rb an  a r e a s .  In a l l  
c a s e s ,  it  was found tha t 47 p e r  cent of the population in the tow nships 
could not afford  to pay  any r e n t  'w ithout je o p a rd is in g  th e i r  r e q u i r e ­
m en ts  fo r  the m in im um  n e c e s s i t ie s  of l i f e ' .  See above, p. 182.
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84to em ploy too m any  Bantu, with a l l  the r e su l ta n t  State ex p en d itu re" .
Indeed, a f te r  1958, as  Figure 6 .1  i l lu s t r a te s ,  the annual r a te  of
housing  p roduction  in the tow nships throughout South A frica  s tea d ily
dec lined . The m a ss iv e  building p ro g ra m m e s  im p lem en ted  f ro m  1954 to
1959 w ere  in line with the 's h o r t - t e r m '  ob jec tiv es .  The h o u ses  w ere
of 'a u s te r i ty  c o n s tru c t io n ',  in 'o r d e r ly ' ,  p lanned tow nships , which w ere
located  a c co rd in g  to the 'p r in c ip le s '  outlined by the D e p a r tm e n t  of 
85Native A ffa ir s .  F ro m  1959, how ever, u n d er  the P r e m ie r s h ip  of 
V erw oerd , the p o li t ica l  and econom ic r e s t r u c tu r in g  of the B an tus tans  and 
the 'b o rd e r  a r e a s '  gained momentum, and the ' lo n g - te rm ' po licy  cam e into 
o p era tion .
The following sec tion  exam ines  the re la t io n  betw een 'tow nsh ips ' 
and the concept of 'b a n tu s ta n s ' in m o re  de ta il .  The re la t io n sh ip  between 
the p ro v is io n  of housing  and so c ia l  co n tro l  is  exam ined  in the case  of 
Jo h an n esb u rg . S ev era l  f e a tu re s ,  a s so c ia te d  with the in c re a s in g  c e n t r a ­
l isa t io n  in both po licy  fo rm u la tio n  and im p lem en ta tion , a r e  iden tified .
'S oc ia l C o n tro l 'in  Johannesburg : c e n t r a l  and lo ca l  au tho rity  
re la t io n s
This sec tion  ex am in es  the re la t io n s  betw een lo ca l  and c e n t r a l
au th o r i t ie s  in the p r o c e s s  of po licy  im p lem enta tion , m o re  p a r t ic u la r ly
those p o lic ie s  which w ere  d ire c te d  a t 'reg a in in g  c o n tro l '  o v e r  A fricans
in the u rb an  a r e a s  and 'e lim in a t in g ' those who w ere  su rp lu s  to the labour
re q u ire m e n ts  of Jo h an n esb u rg .  P re c e d in g  c h a p te r s  outlined the in c re a s in g
ce n tra l is a t io n  of the p r o c e s s  of policy  fo rm ula tion . The ro le  of the
D ep a r tm en t  of N ative A ffa irs  in d e te rm in in g  land p o l ic ie s  and lan d -u se
p lans  of u rb an  au th o r i t ie s  to ach ieve  both a ' ra t io n a l  d is tr ib u t io n ' of the
the A frican  w o rk fo rce ,  and 'a p a r th e id  b u ffe rs ' to r a c ia l ly  se g reg a ted
8 6re s id e n t ia l  a r e a s ,  h as  been  d e sc r ib e d .  The e n fo rc e m e n t  of the po licy
84. House of A ssem b ly  D eba tes ,  1958, co l. 858.
85. See above, p . 170.
86. See above, p. 203.
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of 's i t e s  and s e r v ic e s '  as  the b a s is  fo r  approva l of lo c a l  au th o rity
housing  p ro g ra m m e s  and housing  loans was shown fo r  the c a se  of 
8 7Johannesburg ; and, as the p re c e d in g  sec tion  re v e a le d ,  with the 
policy  of d if fe re n t ia l  r e n ta ls  the M in is te r  of Native A ffa irs  was able to 
in te rv en e  d i re c t ly  in the ac tu a l  d e te rm in a tio n  of r e n ts  in lo ca l  au tho rity  
housing  s c h e m e s .  The p re s e n t  sec tion  iden tif ies  o th e r  f e a tu re s  which 
w ere  a sso c ia te d  with in c re a s in g  c e n tra l isa t io n  in the p r o c e s s  of im p le ­
m enta tion , and exam ines  so m e  of the consequences  a r i s in g  f ro m  the 
in te rv en tio n s  of the D ep a r tm en t of Native A ffa irs  in the 'm u n ic ip a l  
a f f a i r s '  of the Jo h an n esb u rg  City  Council.
T hese  in te rv e n tio n s  took p lace  p r im a r i ly  th rough the N atives
R e se t t le m e n t  B oard , which was c re a te d  as a c e n t r a l ly -d i r e c te d  'u rb an
loca l au th o r ity ' in 1954 in o rd e r  to im p lem en t both the land p ro p o sa ls
reco m m en d ed  by the M entz C om m ittee  and the W es te rn  A re a s  R em oval 
8 8Schem e. The p roduction  of houses  by the building o rg an isa t io n  of the 
R e se t t le m e n t B oard  in a r e a s  adjoining the south-w est tow nships of the 
City Council was i l lu s t r a te d  in the p re c e d in g  c h a p te r .  It is  n e c e s s a r y  now 
to exam ine the re la t io n s  between these  two 'lo c a l  a u th o r i t ie s '  in the p r o c e s s  
of im p lem en ting  a ran g e  of p o lic ie s  fo r  the sp a t ia l  and so c ia l  r e o rg a n is a t io n  
of Jo h an n esb u rg .
The fo rm atio n  of the R e se t t le m e n t Board as  an u rban  lo ca l  au thority ,
but d i re c t ly  re sp o n s ib le  to the M in is te r  of N ative A ffa irs ,  was d e sc r ib e d
during  the p a r l ia m e n ta ry  debates  on the N atives R e se t t le m e n t  Bill as  "an
89e n t i re ly  new developm ent in the m anagem ent of u rb a n  N ative a f fa i r s " .
Much of the opposition to the B ill c e n tre d  on the p e rc e iv e d  ' l o s s '  of loca l 
autonom y since  the B oard , in theo ry , could function to im p lem en t a l l  
a sp e c ts  of the u rb an  a r e a s  le g is la t io n .  The Jo h a n n esb u rg  City Council 
could, th e re fo re ,  "be fo rced  to re lin q u ish  i ts  p o w ers  on lo ca l  a d m in is tra t io n  
t o . . .  an ex tran eo u s  o ffic ia l body". ^
87. See above, p. 217.
88. See above, p. 212.
89. House of A ssem b ly  D eba tes ,  1954, col. 2547 (D r. G luckm an).
90. Ib id . ,  co ls .  2540-56, fo r  opposition to in c r e a s in g  c e n tra l is a t io n
of p o w ers ;  fo r  a d isc u ss io n  of the ' le g a l  a s p e c t s ' ,  see  speech  by 
D r .D . L .  Smit, c o ls .  2603-14.
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In point of fac t,  it  ap p e a rs  tha t when the City Council accep ted
91the r e p o r t  of the W este rn  A re a s  Ad Hoc C om m ittee  in J a n u a ry  1953,
it  re co g n ised  that sp e c ia l  leg is la t io n  was re q u ire d  to c a r r y  out the
'r e m o v a ls '  of som e 70, 000 people . The City Council had in s tru c te d  the
Ad Hoc C om m ittee  to r e p o r t  on the constitu tion  of the im p lem en ting
'body1 -and  any add itional le g is la t iv e  pow ers  co n s id e re d  n e c e s s a r y -
becau se  it was c o n s id e re d  ‘'im p ra c t ic a b le "  to a s s ig n  the sch em e  to a
92" n o rm a l  co m m ittee  functioning n o rm a lly " .  The r e p o r t  of the Ad Hoc / 
C om m ittee  e m p h as ised  that,
. . . th e  s u c c e s s  of the schem e depends e n t i re ly  on the f reed o m  
of the body e n tru s te d  with c a r ry in g  i t  out f ro m  the n o rm a l  
r e s t r i c t io n s  p laced  by law and by the C ouncil 's  own r e g u la ­
tions on the w orking  of c o m m i t t e e s . . . to  avoid the de lays  
which n o rm a lly  confron t a lo ca l  au th o r ity  in c a r ry in g  out 
a schem e of th is  n a tu re .  ^ 3
D uring  1953 and p a r t ic u la r ly  a f te r  the e lec tio n s ,  how ever ,  re la t io n s  between 
the D ep a r tm en t of N ative A ffa irs  and the United P a r ty  group in the Jo h a n n e s ­
b u rg  City Council d e te r io ra te d  and, by the tim e the M in is te r  in troduced
the N atives R e se t t le m e n t B ill  in M arch  1954, the City C ouncil had offic ially
94w ithdraw n its  su p p o rt  f ro m  the W este rn  A reas  R em oval Scheme . It
91. See above, p. 201, n. 18.
92. This in s t ru c t io n  was given on 11 June 1952, 'R e p o r t  of W es te rn
A re a s  Ad Hoc C o m m itte e ' ,  p a r a .  7, JCC M in u te s , 2 7 /1 /1 9 5 3 ,  p. 103.
93. Ibid. It was re so lv e d  tha t the 'body ', "without fu r th e r  r e fe re n c e  to
the Council o r  i ts  F inance  Committee*' and "no tw ithstanding  anything 
to the c o n t r a ry  in any law ", should c a r r y  out such functions as:
land acqu is it ion  (exp rop ria tion  o r  p u rch ase ) ;  re m o v a ls  and rehousing ; 
to c o n s tru c t  dwellings and to e n te r  into c o n tra c ts  without ca ll ing  fo r  
te n d e rs ;  to engage s taff  "outside  the scope o r  ju r isd ic t io n  of any 
t ra d e  union a g re e m e n ts " ;  to b o rrow  finance th rough the D e p a r tm e n t of 
of Native A ffa irs  f ro m  c e n t r a l  governm ent; and to in it ia te  p r o c la m a t ­
ions of 'g roup  a r e a s ' .  Ib id . , reco m m en d a tio n  2(i)(xiv), pp. 104-5.
94. See above, p. 211, n. 44. It should be noted that, desp ite  these  s t ra in e d
re la t io n s ,  the C ity  C ouncil-au thorised  i ts  d e p a r tm e n ts  to u n d er tak e  
c e r ta in  w ork fo r  the A dviso ry  C om m ittee  of the W este rn  A re a s  
C lea ran ce  and D evelopm ent Scheme, which took o ver  f ro m  the Ad Hoc 
C om m ittee  and o p era ted  befo re  the e s ta b lish m e n t  of the Native 
R e se t t le m e n t  Board* The City E n g in e e rs  D e p a r tm e n t was au th o r ised
to p rov ide  s e rv ic e s  in M eadowlands in S ep tem b er  1953 and, in M arch  
1954 du ring  the deba tes  in P a r l ia m e n t ,  the D ire c to r  of H ousing  was 
au th o r ised  to c o n s tru c t  dwellings fo r  the re h o u s in g  of people f ro m  
the W es te rn  A re a s .  JCC M inutes , 2 2 /9 /1 9 5 3 ,  M inutes: 767; and 
30 /3 /1954 , M inutes : 457.
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w ill be r e c a l le d  th a t  the functions envisaged  for the R e se t t le m e n t  B oard
w ere  to under tak e  re m o v a ls  of A fricans  f rom  any a r e a  in the m a g is te r ia l
d i s t r i c t  of Jo h an n esb u rg  o r  any adjoining m a g is te r ia l  d i s t r i c t .  Thus a
deputation f ro m  the C ity  Council in M ay 1954 which u rg e d  the governm ent
not to p ro c e e d  with the B ill,  c la im ed  that the B ill  was " u n n e c e s sa ry "  and
95"un justif iab ly  in te r f e r e s  with the p re ro g a t iv e s  of the C ouncil" . The
deputation a rgued  tha t the City Council should be 'e n t ru s te d ' with c a r ry in g
out the sc h e m e , with a " free  hand-to s e c u re  the c o -o p e ra t io n  and support
9  6of the p e r so n s  affected through the accep tance  of a g re e d  s a fe g u a rd s" .
V erw oerd  dea lt  with the Jo h an n esb u rg  City  C o u n c il 's  'd e c la ra t io n  
of po licy ',  and the objections of the Opposition p a r t ic u la r ly  in r e g a rd  to the 
m odus operand i of the p ro p o sed  R e se t t le m e n t  B o ard ,  d u r in g  the p a r l i a m e n ­
ta r y  deba tes  on the B ill .  To the objection tha t th e re  was no p ro v is io n  fo r
consu lta tion , the M in is te r  of Native A ffa irs  re sp o n d ed  bluntly, "of what
97
use  is  consu lta tion  if one is  not going to act acco rd ing ly?  ", C oun tering
the c r i t i c i s m  tha t re m o v a ls  would not take p lace  on a vo lun ta ry  b a s is ,  he
s ta ted : "but what does th is  th eo ry  of re s id e n t ia l  se g re g a t io n  m ean  when a
*
m an says: I w ill  ju s t  have seg reg a t io n  p rov ided  those  people  a r e  w illing  to
m ove? In g e n e ra l  we know tha t in the light of the s p i r i t  we now have in
South A frica  th e re  will be opposition in any m ixed a r e a  to re m o v a l  e sp e c ia l ly
when the opposition is  inc ited  by f inanc ia l in t e r e s t s .  T h e re fo re  to think that
one can rem o v e  them  without doing so s y s te m a tic a l ly  is  foo lish . One
98cannot have th is  re m o v a l  v o lun ta r i ly .  One m ust o rg a n ise  i t . . . ". Thus 
the R e se t t le m e n t B oard  was e s ta b lish ed  and functioning f ro m  1 August 
1954 and, on 30 S e p te m b e r ,  the Jo h an n esb u rg  City C ouncil fo rm u la ted  i ts
95. 'R ep o r t  of G en e ra l  P u rp o se s  C o m m it te e 1, reco m m en d a tio n  (b)(i),
JCC M inu tes , 2 5 /5 /1 9 5 4 ,  pp. 545-6.
96. T hese  's a fe g u a rd s '  included co m p en sa to ry  f reeh o ld  t i t le ,  and the
City Council u rged  the governm ent, "as  a m a t te r  of u rg en cy  to r e ­
co n s id e r  i ts  policy  in th is  connection". Ibid. reco m m en d a tio n
(a)(12), p . 545.
97. House of A ssem b ly  D eba tes ,  1954, co l.  2539.
98. I b id . , and col. 2540.
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99"policy  fo r  p a r t ic ip a t io n  in the w ork of rehousing  the d isp laced  N a tiv es" .  
The following p assag e  o c c u r re d  in the r e p o r t  of the G e n e ra l  P u rp o se s  
C om m ittee:
The B oard  should a lso  be in fo rm ed  tha t though the Council 
does not d e s i r e  tha t i ts  o ffic ia ls  should take any p a r t  w hat­
e v e r  in the re m o v a l  of the n a tiv es  f ro m  the W e s te rn  A re a s  
and th e i r  in i t ia l  se t t le m e n t  in the M eadowlands a re a ,  in 
o th e r  r e s p e c t s  the offic ia ls  w ill be au th o r ised  to keep in 
c lo se  touch with the Board  and to a s s i s t  i t  w here  n e c e s s a r y  
in the in te r e s t s  of the City  as  a Vhole,' fo r  exam ple ,  in the 
p ro v is io n  of e s s e n t ia l  s e rv ic e s  in the M eadow lands a re a s ;  
and p a r t ic u la r ly  in the d isc h a rg e  of any po s it iv e  [? ]  du ties  
which the N atives  R e se t t le m e n t  Act m ay  im p o se  upon them  
o r  the Council. -*-00
The R e se t t le m e n t  B oard  was designa ted  an 'u rb a n  loca l  au th o r i ty 1 
in o rd e r  to apply c e r ta in  p ro v is io n s  of the u rb an  a r e a s  leg is la t ion , m o re
p a r t ic u la r ly  those  p ro v is io n s  re la t in g  to influx c o n tro l  u n d e r  Section 10
101of the Act, in c e r ta in  'sp e c if ie d ' a r e a s .  The a r e a s  'sp ec if ied ' in i t ia l ly
w ere  Sophiatown, M artinda le  and N ew elare ; P agev iew  was a lso  a 'sp ec if ied
a r e a  but was a d m in is te re d  by the City Council. In th ese  a r e a s , th e
R e se t t le m e n t  B oard  s e t  up i ts  influx co n tro l  m a c h in e ry  which, in addition
to d e te rm in in g  the e l ig ib il i ty  of r e s id e n ts  fo r  reh o u s in g  in t e r m s  of th e ir
102s ta tu s  u n d er  Section 10, would undertake  a cen su s  to e s ta b lish  the 
p e rcen tag e  of 'e co n o m ic ' r e n ta l s  which could be im p o sed ,  the types of 
accom m odation  re q u i re d  and the 'e thnic groups ' in which the population 
could be c la s s i f ie d .  The l a t t e r  in fo rm ation  was to enable  the R e se t t le m e n t
99. 'R ep o r t  of G e n e ra l  P u rp o s e s  C o m m ittee ',  JCC M inu tes , 30 /9 /1 9 5 4 , 
M inutes: 996.
100. Ibid. See a lso ,  JCC M inutes , 2 5 /8 /1 9 5 9 ,  M inutes : 1754, I tem
(12 0/ 9/ 2 ) (T .C .  77/59), w here  au tho r ity  was g ran ted  to o th e r  d e p a r t  
m en ts  to u n d er tak e  work fo r  the R e se t t le m e n t B oard .
101. In o rd e r  to apply  c e r ta in  p ro v is io n s  of the N atives  (Urban A re a s )  
Consolidation  Act, No. 25 of 1945 -m o re  p a r t ic u la r ly  Section 10- 
the N atives  R e se t t le m e n t Board  was des igna ted  an 'u rb an  loca l 
au th o r ity ' in t e r m s  of P ro c la m a tio n  No, 243 and No. 244 of 19 54. 
N atives  R e se t t le m e n t B oard , Annual R eport,  1954/55 , UG 58-1955, 
p a r a  3, p . 1.
102. See above, p .278,fo r  Jo h an n esb u rg  City C ou n c il 's  housing  policy  
in r e la t io n  to qualif ica tions  under  Section 10.
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B o ard  to im p lem en t i ts  "po licy  tha t s e m i- f i t  and d isab led  p e r so n s  who
cannot pay a su b -eco n o m ic  re n ta l"  should be en d o rsed  out of the u rb an
a r e a .  These  w ere  the 'n e c e s s a ry  in v es t ig a t io n s1 , " in  o rd e r  to a s s i s t
103p e rso n s  of th is  c la s s  to r e tu rn  to th e i r  p laces  of o r ig in " .  Table 6 .8  
i l lu s t r a te s  the app lication  of influx co n tro l  m e a s u re s  by the R e se t t le m e n t  
B oard  and the sc a le  of the ac tua l  r e m o v a ls .  In i ts  r e p o r t  for 1956/57, 
the R ese t t le m e n t  Board  r e f e r r e d  exp lic ity  to the r e la t io n  between housing  
and influx con tro l:  "w h ereas  in the beginning N atives  w ere  slow to r e p o r t ,  
i t  is  found tha t  they  now p r e s e n t  th e m se lv e s  fo r  influx c o n tro l  p u rp o se s  in 
in c re a s in g  n u m b e rs .  It is  r e a l i s e d  tha t they w ill not be r e s e t t le d  u n le ss
they  qualify  in  t e r m s  of sec tion  10 of the N atives  (Urban A reas)  C onso lida t-
A 104 ion Act .
It should be noted that,  over  the p e r io d , fu r th e r  a r e a s  w ere  added
to the l i s t  of 'sp e c if ie d ' a r e a s  f ro m  which re m o v a ls  w ere  u n d er tak en .
105T hese  a r e a s  had been identified  by the M ehtz C om m ittee  and influx
c o n tro l  and o th e r  m e a s u re s  w ere  en fo rced  by lo ca l  a u th o r i t ie s  o th e r  than
the R e se t t le m e n t  B oard , although the ac tua l re m o v a ls  w ere  im p lem en ted
by the l a t t e r .  Thus in Pageview  influx con tro l  was en fo rced  by the
Jo h an n esb u rg  City Council; in A lexandra  Township, which was d e c la re d  a
'sp e c if ie d ' a r e a  in F e b ru a ry  1959 -when 'ro u tin e  r e m o v a ls '  f ro m  the
W este rn  A re a s  had been co m p le ted -  influx c o n tro l  was enfo rced  by the P e r i -
106U rban  A re a s  H ealth  C om m ittee ; in K ensington 'B ' ,  which was 'sp e c if ie d '
103. N atives  R e se t t le m e n t  B oard , Annual R eport,  1954/55, UG 58-1955, 
p a r a .  6(2), p. 8 . The s ign ificance  of 'e thnic  grouping ' to the p ro c e s s  
of po licy  fo rm ula tion  $s d isc u s se d  below,
104. N atives  R e se t t le m e n t  B o ard , Annual R e p o r t , 1956/57, UG 17-1958, 
p a r a .  5(1), pp. 2 -3 .  In 1956, the M anager of the N on-E uropean  
A ffa irs  D e p a r tm e n t  of the Jo h an n esb u rg  City Council c la im ed  that 
"as  a r e s u l t  of the a c t iv i t ie s  of the N atives R e se t t le m e n t  B o ard , som e 
10, 000 p e rso n s  have been m oved f ro m  the u rb an  a r e a s  to the Native 
a r e a s " ,  Annual R eport of the M anager, n o n -E u ro p ean  Affair s  
D ep a r tm en t,  1 Ju ly  1955 to 30 June 1956, p . 3.
105. See above, p. 206 , fo r  p ro p o sa ls  of the M entz C om m ittee ,
106. P ro c la m a tio n  N o .24 1 6 /2 /1 9  59 d e c la re d  A lexandra  Township a 
'sp e c if ie d ' a r e a .  N atives  R ese t t lem en t  Board  Annual R eport,
1958/59, UG 15-196Q, p a r a .  5(1), p. 3.
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107in A pril  1959, co n tro ls  w ere  ves ted  in the m un ic ip a li ty  of Randburg.
Once the re m o v a ls  had been executed  and people w ere  r e s e t t l e d  in the 
tow nships of M eadowlands and Diepkloof, a l l  p r a c t ic e s  fo r  the m anagem en t 
and c o n tro l  of the tow nships - inc lud ing  influx co n tro l-  w e re  ves ted  in 
the R e se t t le m e n t  B oard .
The o r ig in a l  in ten tion  of the N atives  R e se t t le m e n t  Act was that
the Jo h an n esb u rg  City Council would take over the com ple ted  tow nships
which had been developed by the R ese t t lem en t  Board  and a d m in is te r  them
108to g e th e r  with the o th e r  ad jacen t South-W est tow nships . This did
not occu r ,  p a r t ly  fo r  the r e a so n  that, desp ite  the en o rm o u s  co n s tru c t io n
p ro g ra m m e  of the R e se t t le m e n t B o a rd 's  building o rg an isa t io n ,  'z o n e s '
within the tow nships did not becom e com ple ted  s im u ltan eo u s ly  due to the
109po licy  of 'e thnic  g roup ing '.  The question  of 'e thnic  grouping ' had
f i r s t  been r a i s e d  by the D ep a r tm en t  of Native A ffa irs  in re la t io n  to the 
r e s e t t le m e n t  of d isp o s se s s e d  A frican s  in M eadowlands and Diepkloof 
adjoining O rlando . The D e p a r tm e n t 's  p ro p o sa l  to r e s e t t l e  fam ilie s  
acco rd in g  to ethnic groups was c o n s id e red  "co m p le te ly  r e t r o g r e s s iv e "  by 
the N on-E uropean  A ffa irs  C om m ittee  of the Jo h a n n e sb u rg  City Council,
107. P ro c la m a tio n  No. 80, 9 /4 /1959  d e c la re d  K ensington 'B ' a 'sp e c if ie d ' 
a r e a .  N atives  R e se t t lem en t B oard , Annual R eport ' 1959/60,
UG 77-1960, p a r a .  5 (1), p . 3.
108. In t e r m s  of Section 28 of the N atives R e se t t le m e n t  Act, the J o h a n n e s ­
b u rg  C ity Council was bound to accep t t r a n s f e r  of any land and 
im p ro v em en ts  in new a r e a s  for- rehousing . In D e c e m b e r  1955, 
when 2, 000 fa m il ie s  w ere  ' r e s e t t le d '  in M eadow lands, the Council 
asked  when com ple ted  and occupied p a r t s  could be " t r a n s f e r r e d  to 
i ts  c o n tro l" .  A ccord ing  to the Council, "to have so la rg e  a location 
a d m in is te re d  by ano ther  body, while i t  is  fo r  a l l  p r a c t ic a l  p u rp o se s  
within the confines of the Council 's  own native  a r e a s ,  is  caus ing  
d i f f i c u l t i e s . . .d is t in c t  d if fe ren ces  in a d m in is t ra t iv e  p ro c e d u re  a r e  
ev iden t" . 'R ep o r t  of G e n e ra l  P u rp o se s  C o m m it te e ' , JCC M in u tes , 
6 /1 2 /1 9 5 5 , M inutes: 1052-3, I tem  (1 2 2 /3 /4 )  (N. E . A. D. 144/55).
109. A ccord ing  to the S e c re ta ry ,  N atives R e se t t le m e n t  B oard , developm ent 
in F e b ru a ry  1956 was tak ing  p lace  in 4 'z o n e s ' .  E ach  'zone ' of
1, 500-2, 000 dw ellings would eventually  fo rm  a 'su p e r in te n d en cy ' 
F a m il ie s  w ere  " se t t le d  acco rd ing  to th e ir  e thnic groups and^TwereJ 
sp re a d  over th re e  p a r t ia l ly -c o m p le te d  zo n es" ,  and it  was no t con ­
s id e re d  " p ra c t ic a b le "  to hand over to the Council a t  tha t s tag e .  'R e p o r t  
of N o n-E uropean  A ffa irs  and H ousing C o m m it te e 1, JCC M in u te s . 
2 8 /2 /1 9 5 6 ,  p . 183, I tem  (122./3/4)(T. C. 15 /56). By 1959 th e re  had 
s t i l l  been no t r a n s f e r  to the City Council. JCC M in u te s . 2 9 /9 /1 9 5 9 ,
M inutes:1877
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and in Ju ly  1954 the Council re so lv e d  that i t  could not su p p o rt  the 
110p ro p o sa l .  N e v e r th e le s s ,  the following month, a d e p a r tm e n ta l  c i r c u la r
in s tru c te d  a l l  lo ca l  a u th o r i t ie s  to apply the po licy  of ethnic grouping not
only to new housing  sc h e m e s ,  but to s ite  and s e rv ic e  s c h e m e s  and to
ex is t in g  tow nships . The advantages  claimed by the D e p a r tm e n t  of Native
A ffa irs  w ere  tha t education of ch ild re n  in th e ir  hom e language would be
im proved ; that t r ib a l  d isc ip line  could m o re  e a s i ly  be kept; that i t  would
be e a s i e r  to in troduce  som e m e a s u re  of s e lf -g o v e rn m e n t  when the N ative
A dvisory  B o a rd s  w ere  re p la c e d  by bodies who would be re sp o n s ib le  fo r
c e r ta in  executive  functions; and that m unic ipa l c o n tro l  would be s im p lif ied .
The D e p a r tm e n t  used  the exam ple  of the sy s tem  applied  by m ine ow ners
to en fo rce  d isc ip line  on the w ork fo rce  through ethnic grouping. Yet
acco rd in g  to C a r r ,  M anager  of the N on-European  A ffa irs  D ep a r tm en t,  any
"su c c e s s  of ethnic grouping on the M ines is  due e n t i re ly  to the f a i r ly  s t r i c t
d isc ip lin e  u n d e r  which the n a tiv es  a r e  em ployed, a d e g re e  of d isc ip lin e  that
111the Council could not p o ss ib ly  e x e rc is e  over i ts  thousands of te n a n ts" .
The N ative A dviso ry  B o ard s  w ere  unanim ous in opposing the application  
112of the po licy . N otw ithstanding th is  opposition, h ow ever ,  in J a n u a ry  1955
the City  Council ag reed  to im p lem en t the policy of e thnic grouping. It had
been m ade c le a r  tha t funds would be a lloca ted  "only on condition that the
113policy  /"was J  app lied" .
110. 'R e p o r t  of N on-E uropean  A ffa irs  C o m m ittee ',  JCC M in u tes , 2 7 /7 /1 9 5 4  
M inutes; 722-3, I tem  (120/9).
111. 'R e p o r t  of G e n e ra l  P u rp o s e s  C om m ittee ' (Ethnic grouping in N ative 
Tow nships), JCC M inutes , 2 5 /1 /1 9 5 5 , pp. 74 -5 .
112. The N ative A dvisory  B oards  adopted a re so lu t io n  a t  a m ee tin g  of the 
Jo in t  B oards  on 13 N ovem ber 1954, " re je c t in g  in toto the c re a t io n
of ethnic grouping of A frican s ,  as  such a po licy  is  o s ten s ib ly  intended 
by i ts  au th o rs  to d iv e r t  the A fricans  away f ro m  the acqu is it ion  and 
adoption of the W es te rn  way of l i f e . . .  " I b id . , p . 75. The concep t of 
'e th n ic ity ' would p rov ide  the ideo log ical b a s is  fo r  the ju s tif ica t io n  of 
d if fe re n t ia l  lev e ls  of n e c e s s a r i e s  of life .
113. JCC  M in u te s ,  2 5 / 1 / 1 9 5 5 ,  p .  75, I t e m  (1 2 2 /2 / 1 4 ) ,
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The ex tens ive  building p ro g ra m m e s  of both the Jo h an n esb u rg
C ity  Council and the R e se t t le m e n t  Board  f ro m  1955 to 1965, which
re su l te d  in the addition of m o re  than 67, 000 h o u ses  to the ex is t in g  s tock
114of housing  fo r  A frican  'lab o u r  r e q u i re m e n ts ' ,  had co n s id e rab le
effec ts  on both the so c ia l  and sp a t ia l  o rg an isa tio n  of Jo h an n esb u rg .  The
re d is t r ib u t io n  of the A frican  population and the t r a n s fo rm a t io n s  within
the th re e  m ain  a d m in is t ra t iv e  d iv is ions  of the m e tro p o li ta n  a r e a  -c i ty ,
townships s o u th - w e s t  of the city , and p e r i -u rb a n  a r e a s -  a re  i l lu s t r a te d
in Table 6 .9 .  When it is  borne in mind that the p h y s ic a l  developm ent of
Soweto by the "City Council, and the ad jacen t a r e a s  of M eadowlands and
Diepkloof by the R e se t t le m e n t  B oard , was accom pan ied  both by the sp a t ia l
re lo ca t io n  of thousands of fam il ie s  and the a llocation  of e i th e r  s i te s  or
h o u ses  on an 'e th n ic ' b a s is ,  the im p ac t  of the D e p a r tm e n t of Native A ffa irs
on the so c ia l  r e o rg a n is a t io n  and 'o rd e r in g ' of Jo h an n esb u rg  is  c le a r ly  
115fundam ental.
A ccord ing  to C a r r ,  a t the s t a r t  of the building p ro g ra m m e  in
1955, it  was n e c e s s a r y  "to s c re e n  e v e ry  app lican t fo r  a s i te  o r  a house ,
to a s c e r ta in  w h e th e r  he is 'law fu lly  em ployed in Jo h an n esb u rg  and, if so,
w hether  he is  en tit led  to r e m a in  in the a re a  p e rm a n e n t ly  as  of r ig h t ,  o r
w hether he is  only, conditionally  em ployed. F u r th e r m o r e ,  i t  is  n e c e s s a r y
to a s c e r ta in  what h is  ethnic group is  - a s  p re se n t  po licy  r e q u i r e s  Native
116fa m il ie s  to be housed  in ethnic g roups. . .  u . Thus the b u re a u c ra t ic  
p ro c e d u re s  involved in im p lem en tin g  the D ep a r tm en t  of Native A f fa i r s 's  
schem e 'to house  a l l  w o rk e rs  u n d er  c o n tro l ' ,  as a r t ic u la te d  in 1952 by 
V erw oerd , contained the e lem en ts  fo r  s t ru c tu ra l ly  r e in fo rc in g  the non- 
hom ogenous n a tu re  of the A frican  w ork fo rce . T hese  e lem en ts  of ethnic
114. See above, p. 228 * F ig u re  5 .4 .
115. F o r  in s tan ce ,  10, 178 fa m il ie s  had been m oved f ro m  A lexandra  
Township and r e lo c a te d  in M eadowlands and Diejpkloof by M arch  
1964, Bantu R e se t t lem en t B oard , Annual R eport 1963/64, p a ra  
5 (4), p T T
116. R eport  of the M an ag er,  N on-E uropean  A ffa irs  D ep a r tm en t ,  for 
the p e r io d  1 Ju ly  1953 to 30 June 19 55, p. 4.
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T a b l e  6.5) J o h a n n e s b u r g  M e t r o p o l i t a n  A r e a ,  D i s t r i b u t i o n  of  A f r i c a n  P o p u la t io n ,  1955 - 1965
A REA 1955 ,1956 , 1957 1958 , 1959 . I960 1961 1962 . 1963 1964 1 965
CITY
E a s t e r n  N a t iv e  T o w n s h ip 4 , 8 0 0 4,  800 5, 220 5, 061 3, 736 3 ,6 9 9 4, 2 13 4, 324 3 ,9 3 2 3, 968 3 ,2 6 0
W e s t e r n  N a t iv e  T o w n s h ip 2 0 ,0 0 0 20, 000 2 0 , 0 0 0 1 4 ,3 0 4 1 4 ,8 3 8 15, 525 1 3 ,5 2 5 4 ,7 9 1 - - -
M u n ic i p a l  H o s t e l s 1 2 ,4 3 0 1 3 ,4 3 0 1 3 ,8 5 6 10,451 9 , 7 0 3 9 ,9 0 9 9 ,7 9 8 11 ,4 2 1 1 2 ,2 2 5 1 2 ,3 42 1 2 ,4 0 0
M u n ic i p a l  C o m p o u n d s 1 1 ,4 0 0 1 1 ,5 8 8 1 1 ,4 31 11,691 11, 691 11, 691 11 ,6 91 1 0 ,0 4 4 9 , 0 9 3 9, 093 8 ,8 6 3
P r i v a t e  P r e m i s e s 1 4 3 ,9 0 0 9 5 . 3 0 5 147 ,6 81 1 19 ,2 8 2 107 ,117 1 07 ,6 17 11 0 ,49 5 1 0 7 ,3 6 6 10 5 ,73 7 103, 458 9 4 ,0 0 2
M in e  L a b o u r e r s 4 2 ,0 0 0 4 2 , 0 0 0 3 6 ,0 0 0 3 2 ,0 5 3 2 8 , 6 3 5 29,  303 2 7 ,0 0 0 2 5 ,8 0 0 2 5 ,8 0 0 2 2 ,0 6 4 2 1 ,9 7 3
W e s t e r n  A r e a 7 3 , 0 0 0 7 0 , 0 0 0 4 4 , 6 0 0 1 7 ,1 1 2 4, 000 300 - - - - -
T O T A L S 3 0 7 ,5 3 0 2 5 7 , 1 2 3 2 7 8 ,7 8 8 2 0 9 ,9 5 4 1 7 9 ,7 2 0 1 77 ,8 6 2 1 7 6 ,7 22 1 6 3 ,7 4 6 1 56 ,7 8 7 150, 925 1 4 0 ,4 98
S O U T H - W E S T E R N  TO W N SHIPS
O r la n d o  ( E a s t ,  W e s t  St E X t .  ) 9 5 ,3 0 0 96, 146 8 8 ,5 0 0 7 7 ,7 8 1 7 6 , 6 9 6 66, 128 6 6 , 3 4 9 64, 953 6 6 , 6 0 0 6 5 ,4 9 3 6 3 , 7 9 0
M o ro k a 5 8 , 8 0 0 60, 128 4 7 , 5 0 0 3 0 ,4 7 8 2 ,7 2 1 2,  676 2 ,6 9 3 8, 976 15,611 ' 1 5 ,20 7 1 6 ,5 0 4
J a b a v u 3 0 , 2 0 0 2 9 , 7 2 6 3 1 ,0 0 0 2 8 , 6 0 7 2 1 ,7 0 2 2 7 ,7 4 2 2 8 , 9 0 2 2 6 , 2 0 4 2 3 ,1 9 1 2 5 ,4 6 8 2 6 ,1 0 2
P i m v i l l e ■ 27 ,0 00 2 5 , 0 0 0 2 5 , 0 0 0 20, (186 2 1 , 0 7 8 33 ,5 61 3 6 , 6 6 6 35, 064 3 2 ,2 1 0 2 9 ,0 8 8 2 9 , 0 5 7
Mofolo 3 , 8 0 0 1 2 ,5 2 9 1 2 ,7 0 0 12 ,9 2 5 26, 062 2 6 ,2 1 2 2 6 , 8 6 7 2 7 , 6 0 4 2 8 , 4 2 5 2 8 ,2 8 4 3 0 ,1 8 6
Dube 6 , 2 0 0 6, 556 9 , 6 0 0 1 0 ,9 9 0 1 1 ,4 4 9 11 ,6 9 6 1 1 , 9 0 4 1 2 ,3 5 7 12 ,5 27 12, 727 1 2 ,5 6 5
C e n t r a l  W e s t e r n  J a b a v u c 7 ,3 0 5 7,  300 6 , 7 0 0 6 ,8 7 1 7, 112 7 ,  396 7, 737 8,  657 8 ,6 8 9 10 ,0 1 3
M ofolo  N o r t h - 7 , 7 7 2 8 , 0 0 0 8 ,5 7 9 * * * * * * *
M ofolo  South - 3, 334 4 , 0 0 0 4 ,0 5 1 * $ * ** a *
M o lap o - 6 ,  700 6 , 5 0 0 7 ,5 8 0 6,  884 7. 086 7, 153 7 ,4 7 3 8, 386 8, 188 8, 052
M o le s a n e - 1, 300 8 , 2 0 0 8 , 5 2 7 9, 106 9, 461 9 ,8 7 9 10, 481 10,481 10, 360 1 0 ,2 3 5
T l a d i - - 7 ,  500 7,  888 8 ,4 0 5 8, 857 9 ,2 3 3 9, 586 9 , 9 8 8 10, 000 10 ,0 13
Z ondi - - 5, 700 7 ,9 3 0 7, 929 7,  949 8 ,9 7 2 8,  573 9 , 0 1 8 8, 861 9 ,3 1 4
D h la m in i - - 5, 100 8, 677 8 , 9 1 9 9, 052 9,  087 9, 335 9, 070 9, 015 9 ,  125
C h ia w e lo - - 3 , 5 0 0 8 , 7 9 3 1 0 ,9 7 4 11, 114 10 ,5 22 1 0 ,5 3 8 1 2 ,8 6 8 20, 152 2 0 ,6 1 2
S e n a o a n e - - 7 , 4 0 0 7 , 6 1 8 8, 105 8 ,6 0 7 8,  487 8,  455 8 , 3 5 3 8 ,7 3 2 9, 303
M a p e t la - - 1, 300 8 , 2 3 6 9, 120 8 , 8 4 6 9,  181 9, 047 8 , 8 2 3 11 ,4 7 6 1 3 ,1 4 8
F h t r i - - 1 ,2 0 0 9, 082 12 ,2 07 1 1 ,3 1 3 1 1 ,8 4 9 1 1 ,4 8 0 1 1 ,0 8 9 1 1 ,3 3 2 1 0 ,7 8 8
J a b u la n i - - - 8, 659 10, 572 1 3 ,6 8 4 13 ,6 2 8 13, 628 11,517 1 1,7 2  L 1 1 ,9 1 6
N a le d i - - - 2 , 0 2 5 2 0 ,2 4 5 20 ,  077 2 0 , 5 2 5 2 0 , 1 7 6 1 9 ,3 9 8 1 9 ,9 2 3 1 9 ,9 5 4
E m d e n i - - - - - 3, 059 10, 407 12 ,0 4 7 10, 927 1 1 ,1 6 5 11, 680 1 1 ,879
Zo la - - - - 30, 850 31, 189 3 2 , 1 5 8 2 8 ,8 3 1 30, 052 30, 630 3 0 ,  531
H o s t e l s - -  - 4 , 9 4 0 9, 308 9 , 7 4 9 12,3 22 1 2 ,4 4 7 1 2 ,661 1 3 ,8 0 0 13 ,7 4 7 1 4 ,1 6 2
T O T A L S 2 2 1 ,3 0 0 2 5 6 , 4 9 6 2 8 4 , 9 4 0 2 9 4 ,6 2 0 322, 703 34 5 ,0 9 1 3 5 5 ,9 5 5 3 5 2 ,0 5 8 3 6 1 ,1 9 7 3 7 0 , 7 7 3 3 7 7 ,2 4 9
R e s e t t l e m e n t  B o a r d
M e a d o w la n d s _ 1 4 ,0 0 0 2 8 , 3 0 0 3 9 , 8 7 6 5 7 ,9 8 5 5 7 ,8 0 2 5 8 ,6 7 6 5 9 ,  473 6 0 ,4 8 7 6 1 ,2 0 5 6 1 ,7 2 7
D iepk loof . . - - - 11 ,68 6 2 1 , 0 4 9 3 1 , 0 9 4 4 3 ,0 4 1 4 8 ,2 6 9 5 4 ,4 8 5
H o s e t l - - - - - 1 ,5 5 6 2 , 2 0 4 2 , 6 9 2 2 , 4 3 4 2, 404 2 ,6 4 9
T o t a l 71 ,  044 8 1 , 9 2 9 9 3 , 2 5 9 1 05 ,9 62 111, 878 118,861
T O T A L  U R B A N  A R E A S 5 2 8 , 8 3 0 5 2 7 ,6 1 9 5 9 2 ,0 2 8 5 4 4 ,4 5 0 5 6 0 ,4 0 8 593, 997 6 1 4 ,6 0 6 6 0 9 ,0 6 3 6 2 3 ,9 4 6 6 3 3 ,5 7 6 6 3 6 ,6 0 8
T O T A L  P E R I - U R B A N  A REA S 1 0 2 ,8 0 0 1 0 7 ,1 0 0 1 2 8 ,5 0 0 13 9 ,85 0 1 65 ,0 0 0 11 7 ,5 7 8 1 0 6 ,5 0 0 7 8 ,3 0 3 8 7 , 6 5 4 7 2 , 8 1 3 7 7 ,2 0 0
T O T A L  M E T R O P O L I T A N  A R E A 6 3 1 ,6 3 0 6 3 4 ,7 1 9 7 2 0 , 5 2 8 6 8 4 ,3 0 0 7 2 5 ,4 0 8 7 1 1 ,5 7 5 7 2 1 , 1 0 6 6 8 7 ,3 6 6 7 1 1 ,6 0 0 7 0 6 , 3 8 9 7 1 3 ,8 0 8
S o u r c e : C o m p i l e d  f r o m  J o h a n n e s b u r g  C i ty  C o u n c i l ,  A n n u a l  R e p o r t s  of  t h e  M a n a g e r ,  N o n - E u r o p e a n  A f f a i r s  D e p a r t m e n t ;  a n d ,  A n n u a l  R e p o r t s  
of  th e  N a t i v e s  R e s e t t l e m e n t  B o a r d .
Q O
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c a te g o r isa t io n  and d iffe re n tia l  tenure under  Section 10 of the s o -c a l le d
u rb an  a r e a s  leg is la t io n  w ere  both ex p re ss io n s  of so c ia l  co n tro l .  They
w ere  'id eo lo g ica l ly 1 c e n t r a l  to the o v e ra l l  ap a r th e id  policy , and to the
' lo n g - te rm ' po licy  ob jec tives  which w ere  fo rm u la ted  within the s t a t e ’s
117a p p a ra tu se s  du ring  the 1950s.
To conclude th is  ch a p te r ,  it is  n e c e s s a ry  to exam ine b r ie f ly  the 
effec ts  of in c re a s in g  c e n tra l is a t io n  -which h as  been shown both in the 
p r o c e s s  of fo rm u la tion  and in the p ro c e s s  of im p lem en ta tio n  of township 
p o l ic ie s -  on the n a tu re  of the ’t ra d it io n a l '  re la t io n sh ip  between c e n t r a l  
governm ent and lo c a l  a u th o r i t ie s .
The in te rv e n tio n s  by the D ep ar tm en t  of N ative A ffa irs  in the
'm un ic ipa l  a f f a i r s '  of Jo h an n esb u rg  w ere  not, how ever,  accom plished
'without p ro b le m s ',  p a r t ic u la r ly  with the s tru g g le s  ag a in s t  en fo rced  
118re m o v a ls .  But f requen tly  th e re  was a lso  opposition to v a r io u s  a sp e c ts  
of s ta te  po licy  f ro m  the Jo h an n esb u rg  C ity  Council i t s e l f .  Although th is  
opposition a p p e a rs  to have been re la te d  m o re  to q ues tions  of im p lem en ta tion  
than to q ues tions  of p r in c ip le ,  it re f le c te d  a co n trad ic tio n : the con trad ic tion  
betw een, on the one hand, the in c re a s in g  c e n tra l is a t io n  in po licy  -both 
fo rm ula tion  and im p lem en ta t io n -  and, on the o th e r ,  the r e a l i t i e s  of
117. See above, p .160*See a lso  Lodge, Black P o l i t ic s  in South A f r ic a , 
fu r th e r  d isc u ss io n .
118. P a r t i c u la r ly  in A lexandra  Township w here ,  a c c o rd in g  to r e p o r t s  of 
the R e se t t le m e n t  B oard , the rem o v a ls  w ere  not ubeing  accom plished
■ without p ro b le m s " .  N atives  R e se t t lem en t B oard , Annual R eport 
1960/61, R. P .  13-1962, p . 7; 1961/62, R .P .  28-1963, p . 8. The 
P e r i - U r b a n  A re a s  H ealth  B oard  was unable to com pile  a cen su s  of 
those  to be r e s e t t le d  because ,  with the r e m o v a ls ,  accom m odation  
within A lexandra  becam e m o re  e a s i ly  ava ilab le .  P eop le  on whom 
n o tices  w ere  s e rv e d  changed th e ir  r e s id e n t ia l  a d d re s s e s  and r e m o v a l  
o r d e r s  in t e r m s  of the Act could not be obtained . F o r  accounts  of 
the s tru g g le s  and the fo rm atio n  of the Anti P e r i - U r b a n  A re a s  Action 
C o m m ittee ,  see  Rand D aily  M ail, 30 /10 /1959; Izwi la se  Township, 
Ju n e /Ju ly  1982; a lso  Lodge, B lack P o l i t ic s  in South A frica .
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'm anag ing ' the e v e r  m o re  com plex  and co m p reh en s iv e  sy s te m  of
119in s t i tu t io n a lised  so c ia l  co n tro l  in the townships*
As p re c e d in g  pages  have d e sc r ib e d ,  from  the m id-1950s  th e re
w as he ightened s tru g g le  between the City Council and i t s  'te n a n ts '  in
the tow nships. In 1957 the scope fo r  in te rven tion  by the M in is te r  of
Native A ffa irs  in the 'a f f a i r s '  of lo ca l  au th o r it ie s  was widened. In the
debates  on the Bantu Law s A m endm ent B ill -which becam e  Act No. 36 of-
1957-, the M in is te r ,  V erw oerd , went so fa r  as to s ta te  that nthe lo ca l
au tho r ity  sy s te m  is  a m ean s  of executive o rg an isa t io n  to apply the po licy
120of the co un try .in  N ative a f f a i r s " .  By June 1958, a D e p a r tm e n ta l
C om m ittee  u n d e r  the c h a irm an sh ip  of F .E .  M entz had been appointed by
V erw oerd , "to c o -o rd in a te  and sm ooth the a d m in is t ra t io n  of N atives  in 
121Jo h an n esb u rg " .  And by Sep tem ber 1958, a n u m b er  of a s s u ra n c e s  had 
been  ex tra c te d  f ro m  the C ity  Council which w ere  'a c c e p te d ' by the S e c re ta ry  
fo r  Native A ffa irs ,  D r .  E is e le n ,  fo r  the M in is te r .  The Jo h an n esb u rg  City 
Council defined i ts  re la t io n sh ip  with c e n t r a l  a u th o r i t ie s  with the following 
re so lu tio n :
119. In addition to the City C ouncil 's  opposition to s i te  and se rv ic e  
s c h e m e s ,  ethnic grouping, d if fe ren tia l  r e n ta l s  and the W este rn  A re a s  
r e m o v a l  s ch em e , th e re  w ere  o th e r  conflic ts  w ith c e n t r a l  governm ent. 
The D e p a r tm e n t of Native A ffa irs ,  for in s ta n c e ,  in s is te d  that with 
the £ 3 m ill ion  loan, the C ity Council should p rov ide  a la rg e  am ount 
of h o s te l  accom m odation . This was in o r d e r  to im p lem en t the 1955 
am endm en ts  to the u rb an  a r e a s  leg is la t io n  which red u ced  the n u m b er  
of 's in g le '  w o rk e rs  who could be accom m odated  in p r iv a te  p r e m is e s  
in the City. See above, p . 206 , n . 28. F o r  background to the
C ouncil 's  re so lu t io n  that "no s tep s  be taken" , and c o rre sp o n d en ce  
between c e n t r a l  and lo ca l  au th o r it ie s  on th is  i s s u e ,  see  JCC M inutes , 
2 3 /11 /1956 , M inutes: 1547-52.
120. House of A ssem b ly  D e b a te s , 1957, c o ls .  3222-4. In t e r m s  of Act 
No. 36 of 1957, r e p o r t s  of M anagers  of N o n -E u ro p ean  A ffa irs  
D e p a r tm e n ts  of lo ca l  au th o r i t ie s  had to be fo rw ard ed  to the S e c re ta ry  
for N ative A ffa ir s .  The M in is te r  was em pow ered , without c o n su lt ­
ation with lo c a l  au th o r it ie s  concerned , to v a ry  o r  r e je c t  m unic ipa l 
r e g u la t io n s .  SAIRR, Law s Affecting Race R ela tions ,  p . 61,
121. S ta r ,  1 4 /6 /1 9 5 8 .  M entz had been on the W es te rn  A re a s  Ad Hoc 
C om m ittee  and had been c h a irm a n  of the 'M entz C o m m itte e ' .  See 
above, p . 200, n -
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The C o u n c i l . . .  a ccep ts  that acco rd in g  to the Act of Union 
th e re  can  only be one so u rc e ,  nam ely  the S tate, of p'olicy 
based  on law s dea ling  with Native a d m in is t ra t io n  in South 
A frica ,  and tha t the Council w ill r e s t r i c t  i t s e l f  to e x e c u t­
ive du ties  in th is  r e g a rd  as  agents  of the State. That i t  is the 
the C ouncil 's  ta sk  to c a r r y  out such policy  of the State and 
not fo r  i t  to fo rm  b as ic  po licy  of i ts  own. *22
F ro m  th is  point onw ards, the co llabo ra tion  of the City Council, in im p le m e n ­
ting a ll  a sp e c ts  of 's t a t e '  po licy  re la t in g  to A fricans  in the m e tro p o li tan  a r e a  
of Johan n esb u rg , a p p e a rs  to have been s e c u re d .  With i ts  function u nam big ­
uously  defined in t e r m s  of p rov id ing  the 'm ean s  of execu tive  o rgan isa tion '^  
the Jo h an n esb u rg  C ity  Council r e s t r i c t e d  its  a c t iv i t ie s  to im p lem en tin g  
c e n tra l ly -d e f in e d  p o l ic ie s .
Thus i t  w as th a t ,  by June 1959, acco rd in g  to the M anager  of the
N on-E uropean  A ffa irs  D ep a r tm en t ,  "a s t a r t 11 had been m ade with p lanning
the re m o v a l  -by the City Council-  of 2, 300 fa m il ie s  liv ing  in W este rn
N ative Tow nship. Building by the H ousing D ivision  in 2 townships in Soweto,
fo r  the v a r io u s  ethnic g roups, s ta r te d  in Ju ly  1960 and by S ep tem ber
123re m o v a ls  w ere  "u n d erw ay 11. As Table 6 .9  i l lu s t r a t e s ,  by 1963, the
e n t i re  A frican  population of W este rn  Native Township had been rem o v ed
124to e i th e r  M oroka o r  Chiawelo E x tens ion  2 in Soweto. But while, a t  the 
le v e l  of a p p e a ra n c e s ,  s ta te  in te rven tion  was p re s e n te d  in t e r m s  of 'the 
C ouncil 's  ta sk  to c a r r y  out the policy  of the S ta te ',  th is  'd is tan c in g ' of the 
s ta te  cannot m a sk  the e s s e n t ia l  connection betw een the p r o c e s s e s  of policy  
fo rm ula tion  and im p lem en ta tio n . The Jo h an n esb u rg  C ity Council m ay  w ell 
have cea se d  to 'fo rm  bas ic  policy  of i ts  own' but, as  the 'm ea n s  of executive
122. 'R ep o r t  of G e n e ra l  P u rp o se s  C o m m ittee ' (Native H o u s in g iA ssu ran ces  
R equ ired  of the Council), JCC M inutes , 3 0 /9 /1 9 5 8 ,  M inutes: 1899
*23* Annual R eport  of th e M an a g e r ,  N on-E uropean  A ffa irs  D ep ar tm en t,  
fo r  the p e r io d  1 Ju ly  1958 to 30 June 1959, p . 6; fo r  the period"
1 Ju ly  1960 to 30 June 1963, pp. 1-2.
124. See F ig u re  5. 5; / p .  230, "Special f e a tu r e s 11, such as in te rn a l  d o o rs ,  
p la s te r e d  w alls  and co n c re te  f lo o rs  in a l l  the ro o m s ,  w ere  offered  
as  'co m p en sa tio n ' fo r  the fac t that som e of the tenan ts  of W es te rn  
Native Township had been liv ing  in th e ir  h o m es  s ince  1919. Ib id . ,  
p . 2 . ;  JCC M inutes, 2 7 /3 /1 9 6 2 , M inutes: 815
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o rg a n isa t io n 1 within the s ta te ,  i t  - to g e th e r  with a l l  lo ca l  au th o r it ie s  - 
s im u ltan eo u s ly  p rov ided  the tech n ica l  b as is  fo r  the fo rm u la t io n  of s ta te  
p o l ic ie s .  A b r ie f  exam ination  of the ac tiv i t ie s  of the R e s e a rc h  Section 
of the City Council i l lu s t r a te s  th is  point.
By the end of the 1950s, the R e se a rc h  Section of the N on-E uropean
A ffa irs  D ep a r tm en t of the Jo h an n esb u rg  City Council, which m on ito red
s o c ia l  and econom ic conditions through p e r io d ic  su rv e y s  in the tow nships,
was "m o re  than fully  occupied w ith .th ree  v e ry  u rg e n t  r e q u e s ts  by the
G overnm ent, a l l  in t im a te ly  connected with v a r io u s  a sp e c ts  of Bantu 
12 5P o lic y  ", The f i r s t  su rvey , com pleted  by 1960, r e q u ire d  the d i s t r i c t  
of o rig in  of e v e ry  r e g i s t e r e d  tenan t and the 1 t r ib a l  c h ie f1 who was Acknow­
led g ed 1. This  da ta  was added to the o v e ra l l  1 so c ia l  in fo rm a tio n 1, with 
which the a p p a ra tu se s  of the s ta te  developed the techn iques  and in s t ru m e n ts  
fo r  t ra n s la t in g  the concep t of 'B a n tu s ta n s ' into the r e a l i ty  of a p a r th e id .  The 
findings expanded the b a s is  of ex is t in g  1 so c ia l  s t a t i s t i c s 1 -com piled  with 
the im p lem en ta tion  of ethnic grouping in tow nships th roughout South A fr ic a -  
which had been c e n t r a l  to the P ro m o tio n  of Bantu S e lf-G overnm ent Act,
1
No. 46 of 1959, in t e r m s  of which 8 A frican  'na tiona l u n i t s 1 w ere  recognised .
The second and th ird  ' t a s k s '  of the R ese a rc h  Section co n cern ed  the t e rm s
of r e fe r e n c e  of 2 c o m m iss io n s  which w ere  appointed by the D e p a r tm e n t
of Bantu A d m in is tra tio n  and D evelopm ent in e a r ly  1961. On 28 F e b ru a ry
1961, the Jo h an n esb u rg  City Council ag reed  that, in conjunction with the
D e p a r tm e n t  of C ensus  and S ta t is t ic s ,  in fo rm ation  would be supplied  to the
127C om m ission  of Inqu iry  into Idle and Unemployed Bantu in U rban A re a s .
12 5. R eport  of the M anager, N on-E uropean  A ffa irs  D e p a r tm e n t , fo r
the p e r io d  1 Ju ly  1960 to 30 June 1963, pp. 8 -9 .
126. See above, p. 173, n. 63.
127. ’R eport  of the N on-E uropean  A ffa irs  C o m m ittee ' ( In te r -D e p a r tm e n t­
a l  C om m ittee  to Inquire  into the P ro b le m  of Idle and Unemployed 
N atives  in U rban A re a s ) ,  JCC M in u te s , 5 /12 /1961 , M inutes;
2549. The Second C om m ission  was e s ta b lish e d  to inv es tig a te  the 
p re se n c e  of 'P r o te c to r a te  and F o re ig n  Bantu within the Republic'.
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The re m o v a l  of 's u rp lu s '  an d ’non-productive ' A frican s  f ro m  'w hite ' 
u rb an  a r e a s  gained m om entum  f ro m  this  da te . Defined to include the 
aged, unfit, widows, women with dependent ch i ld e rn ,  the no to rious  
G en e ra l  C i r c u la r  No. 25 of 1967 u rg ed  th a t , 'n o  s tone [ wasJ to be 
left un tu rned  to ach ieve the s e tt le m e n t in the hom elands  of non­
p roduc tive  Bantu ' . The ro le  of township p o l ic ie s - p a r t ic u la r ly  the 
ra n g e  of p ra c t ic e s  involved in th e ir  ad m in is tra t io n  and m anagem efit - 
and the lo ca l  au th o r ity  sy s te m  as  'the m eans  of execu tive  o r g a n i s a t i o n '  
within the state* a r e  th e re fo re  c e n t ra l  to an u n d e rs tan d in g  of how the 
ideology of ap a r th e id  was in s t i tu t io n a lised  and le g i t im ise d  within South 
A frica ,  They s im u ltan eo u s ly  p rovided  the m ean s  fo r  im p lem en ting  the 
B antustans. '.
The a n a ly s is  in this c h a p te r  h as  identified  som e of the consequences  
of s ta te  in te rv en tio n  in conditions and re la t io n s  of p roduction  and 
consum ption  of housing  fo r  A frican  W o rk e rs .  Taking the s ta te  in its  ro le  
as em p lo y er  and exam in ing  the o v e ra l l  p roduction  of the tow nships, the 
f i r s t  sec tion  showed how the opera tio n s  of the N ative Building W orkers  
A dvisory  B oard  applied 'a p a r th e id '  to re la t io n s  of building p roduc tion .
The findings that s ta te  s t r u c tu r e s  enabled the d ilu tion of labour not 
only in building but a lso  in g e n e ra l  p roduction  a r e  im p o r ta n t .  They 
suggest  the p o s s ib i l i ty  of an o v e ra l l  in c re a se  in the p roduc tiv ity  of lab o u r  
through the in troduction  of A frican  o p era t iv es  and consequen t t r a n s ­
fo rm atio n s  in the labour p ro c e s s ,  at a tim e when, by a l l  accounts ,
South Africai c a p i ta l i s t  developm ent re q u ire d  m in im is in g  its  to ta l  
128wage b ill  This co n tr ib u te s  to ex is t ing  an a ly ses  which seek  to
explain how r e p r e s s iv e  s t r u c tu r e s  of ap a r th e id  aid the p ro c e s s  of o v e ra l l  
c ap i ta l  accum m ula tion  in South A frica .  The exam ination  of the a c t iv i t ie s
128, The re la t io n  between the fo rm s  of s ta te  in te rv en tio n  which red u ced  
o r  e / im in a te d  the c o s ts  of t ra in in g  labour, hence red u ced  the co s ts  
of rep ro d u c tio n  of lab o u r-p o w er ,  and the expansion  of cap ita l  m u s t  
re m a in  sp ecu la tiv e .  M ethods of quantifying th is  connection a re  
beyond the scope of th is  study. See G e rs te n b e rg e r ,  'C la ss  Conflict, 
C om petition and State F u n c tio n s7, p . 159. See a lso , above, p. 157, 
n. 23.
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of the s ta te  in i ts  ro le  as  ' lan d lo rd ' rev ea led  that as  a consequence 
of reduced  c o s ts  of p roduction  of housing  and in f r a s t ru c tu r e  in the 
tow nships , a l l  su b s id ie s  w ere  rem o v ed . The consum ption  of housing  
as  e x p re s s e d  in the re n t  re la t io n ,  was seen  to include a com ponent 
fo r  c o s ts  of 'm a n a g e m e n t1 and ad m in is tra t io n  of township s e rv ic e s  
and the 'lab o u r  r e q u i r e m e n t s ' .  The po ten tia l  fo r  s ta te  in te rven tion  
in .c o n t ra c tu ra l  r e la t io n s  between individual w o rk e rs  and em p lo y e rs  
around wages and r e n ta ls  h ighlights  the p rov is ion  of housing  as p a r t  
of the p o li t ic a l  p r o c e s s .
This theme prov ided  the background to the f ina l sec tion  which 
exam ined  the re la t io n sh ip  of the townships to the p r o c e s s  of fo rm ula tion  
and im p lem en ta tion  of ap a r th e id  policy . H ere  through ana lys ing  som e 
of the f e a tu re s  a s so c ia te d  with the im plem enta tion  of the tow nships,
and the effec ts  of in c re a s in g  c e n tra l is a t io n  of p o lic ie s  fo r  so c ia l  con tro l,
a
the ro le  of the tow nships in the o v e r l l  so c ia l  fo rm a tio n  is  h ighlighted.
/t
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Conclusion
This study h as  exam ined  the re la t io n sh ip  between the ro le  of
the s ta te  and the fo rm  which conditions for the re p ro d u c tio n  of the
A frican  work fo rce  in u rb an  a r e a s  a ssu m ed  during  the 1950s. The aim
of th is  th e s is  h as  been twofold: to explain why and how the l a r g e - s c a le
co n s tru c tio n  of r a c ia l ly  se g re g a te d  townships was e m b ark ed  upon by the
s ta te : and to u n d ers tan d  the ro le  of these  sp a tia l  fo rm s  within the o v e ra l l
so c ia l  fo rm atio n .  In seek ing  to avoid m e re ly  d e s c r ib in g  po licy  outcom es
or a t tr ib u tin g  c a u se s  of s ta te  in te rven tion  to som e of the o b se rv ab le  e ffec ts ,
the study focused  on the so c ia l  p r o c e s s e s  involved in the fo rm ula tion  and
im plem en ta tion  of township p o l ic ie s .  This co n cern  n e c e s s i ta te d  the
a n a ly s is  of those so c ia l  conditions -econom ic , p o l i t ic a l  and ideo log ica l-
within which, and as  a re sp o n se  to which, d i re c t  s ta te  in te rv en tio n  in
rthe supply of housing  and in f r a s t ru c tu re  in the tow nships o ccu red .
A
The c e n t r a l  r e s e a r c h  question  was not why the s ta te  in South A frica  
should have in te rv e n ed  in the housing  conditions of A frican  w o rk e rs .  The 
p ro v is io n  of housing  by lo ca l  au th o r it ie s  fo r  the 'la b o u r  r e q u i re m e n ts '  of 
u rb an  a r e a s  had, h is to r ic a l ly ,  been e s ta b lish ed  as an a r e a  of s ta te  in te rv e n t-  
ion. R a th e r ,  the question  is  why in te rven tion  took p a r t ic u la r  fo rm s  a f te r  the 
e lec tion  to governm ent of the N ationa lis t  p a r ty  in 1948. R ela ted  to th is  
w ere  ques tions  co ncern ing  the m odus operandi of the s t r u c tu r e s  or 
in s ti tu tio n s  e s ta b lish ed  to give effect to s ta te  p o l ic ie s ,  and the so c ia l  
consequences  of s ta te  in te rv en tio n  in conditions for the rep ro d u c tio n  of 
la b o u r .
T h e re  w ere  two ' guiding p r in c ip le s '  p re s e n t ,  if so m e tim e s  im p lic itly ,  
th roughout th is  r e s e a r c h .  The f i r s t  co ncerns  the n a tu re  of s ta te  in te rv e n t ­
ion and the defin ition of policy . The second c o n ce rn s  the n a tu re  of housing .
If one was to account for the v a r ie ty  in policy  ou tcom es - in  a r e a s  such as  
r e n ta l s ,  land, s ta n d a rd s  o r  s e rv ic e  p ro v is io n s -  and not d e s c r ib e  the o rig ins
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of these  p o lic ie s  s im p ly  in the t e r m s  u t i l ised  by th e i r  p r a c t i t io n e r s ,  
no r  accep t r e d u c t io n is t  o r  s in g le - fa c to r  exp lanations fo r  s ta te  in te rven tion , 
then a 'w ork ing  defin ition ' of po licy  which would en co m p ass  econom ic, 
p o li t ica l  and ideo log ica l r e la t io n s  was re q u ire d .  The approach  adopted in 
th is  s tudy,  ^ on the b a s is  of two th e o re t ic a l  a ssu m p tio n s  about the s ta te  
and s ta te  in te rv en tio n , enabled  the an a ly s is  to identify  po licy  th em es  and 
to t r a c e  the fo rm u la tio n  of po licy  and the developm ent of the techn ica l  
m eans  fo r  im p lem en ta tio n . These  so c ia l  p r o c e s s e s  a r e  e x p re s s e d 'in  a 
com plex  of in te r r e la t io n sh ip s :  in the re la t io n s  within the s ta te ,  - fo r  
in s tan ce  -betw een d iffe ren t lev e ls  such as lo ca l  a u th o r i t ie s  and c e n t r a l  
ad m in is t ra t io n  o r  between d if fe ren t insti tu tions  such as  the r e s e a r c h  
ap p ara tu s  and o rg an isa t io n s  fo r  housing  p ro v is io n -  and in the re la t io n s  
betw een o th e r  o rg an isa t io n s  with d if fe ren tia l  a c c e s s  to s ta te  s t r u c tu r e s ,  
and hence with v a ry in g  a b il i t ie s  to r e a l i s e  specific  in t e r e s t s  in po licy  
ou tcom es.
C oncern ing  the n a tu re  of 'h o u s in g ',  the approach  adopted in this 
s tudy is a re sp o n se  to the fac t that, h is to r ic a l ly ,  the r e la t io n  between 
labour and housing , and by im plica tion  the re la t io n  betw een p roduction  and 
rep ro d u c tio n ,  had been de lim ited  as a fie ld  of s ta te  in te rv e n tio n .  To account 
fo r  t ra n s fo rm a t io n s  in the re la t io n sh ip  between lab o u r  and housing, and in 
the fo rm  of s ta te  in te rv en tio n  in conditions for rep ro d u c tio n  which the 
tow nships e x p re s s ,  the an a ly s is  th e re fo re  had to con fron t i s s u e s  b ea r in g  
on conditions and r e la t io n s  of p roduction  as  well as  consum ption  , such 
as c o s ts  of housing  p roduction , wage lev e ls  and r e n ta l s .  The re la t io n sh ip  
betw een the s ta te ,  lab o u r  and em p lo y ers  p rovided  the context within which 
these  v a r io u s  i s s u e s  could be ana lysed .
1. See above, p . 3 2 .
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This th e s is  h a s  shown how housing  conditions for A frican  w o rk e rs  
in u rb an  a r e a s  th roughout South A frica  w ere  t r a n s fo rm e d  through s ta te  
in te rv en tio n  in the supply of housing, with the l a r g e - s c a l e  co n s tru c t io n  
of townships f ro m  the m id -1 9 5 0 s .  In seek ing  to explain  why and how 
the s ta te  in te rv en ed  d i re c t ly  in re la t io n s  of housing  p roduction , p re c e d in g  
c h a p te rs  exam ined  the conditions und er  which hous ing  fo r  A frican  'lab o u r  
r e q u i re m e n ts '  was both financed and produced  in the p e r io d  before  the 
n a t io n a lis t  e lec tion  to governm ent and the in s t i tu t io n a lisa t io n  of ap a r th e id  
ideology. This a n a ly s is  iden tified  s e v e ra l  policy  ' t h e m e s ' ,  f requen tly  
in itia ted  a t the lo c a l  lev e l  in re sp o n se  to specific  lo ca l  conditions, which 
w ere  taken  up within the s ta t e 's  a p p a ra tu se s  and becam e sub jec ts  of so c ia l  
debate  on the 'hous ing  q u e s t io n ' .  The question  of hous ing  finance and the 
d is tr ib u tio n  of the c o s ts  of su b s id isa tio n  between c e n t r a l  and loca l 
a u th o r i t ie s  becam e  a dom inant them e, p a r t ic u la r ly  in the context of the 
p o s t -w a r  housing  sh o r ta g e .  C h ap te r  2 t r a c e s  the o r ig in s  of the housing  
sh o rtag e  and p ro v id e s  the context to the study.
R ela ted  to the debate  on sub s id isa tio n  was the question  of c o s t  and 
r a t e  of housing  p roduc tion . And since  the p ro c e s s  of co n tra c t in g  rem o v ed  
d i r e c t  c o n tro l  f ro m  lo ca l  au th o r it ie s  over these  a sp e c ts  of housing , o th e r  
in te re s t s  such as  building em p lo y e rs  and building a r t i s a n s  w ere  in troduced  
into the a n a ly s is .  By focusing  on the co n te n t  of d iffe ren t in te r e s t s  in the 
p roduction  of housing , m o re  p a r t ic u la r ly  the po s it io n s  taken  on the sh o r tag e  
of sk il led  build ing a r t i s a n s  by the s ta te ,  o rg an ised  em p lo y e rs  and white 
w o rk e rs  in the build ing in d u stry ,  c h a p te r  3 i l lu s t r a te s  how p ro p o sa ls  fo r  
s ta te  in te rven tion  in t ra in in g  w ere  des tined  tg becom e bound up both with 
s tru g g le s  by building a r t i s a n s  ag a in s t  th e ir  d e te r io ra t in g  econom ic pos ition  
and the ' r a c i a l  in s e c u r i t i e s '  of o th e r  white w o rk e rs .  T hese  p ro p o sa ls  w ere  
a key fa c to r  in the e lec tion  p la t fo r m  in 1948, when the fu tu re  so c ia l  
o rgan isa tio n  of South A fr ica  b ecam e posed as a d is t in c t ly  p o li t ica l  ques tion .
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The p ro p o sa ls  fo r  s ta te  in te rven tion  in r e la t io n s  of building 
production  w ere  not, how ever, d ism is se d  under  the Rational p a r ty  
governm ent. On the c o n tra ry ,  as c h ap te r  4 in d ica te s ,  in the p ro c e s s  
of fo rm u la tin g  p o lic ie s  fo r  ap a r th e id ,  the t ra in in g  p ro p o sa ls  w ere  
m odified  and in c o rp o ra te d  within a co h e ren t  and co m p reh en s iv e  f r a m e ­
w ork which enabled  the s ta te  to in te rv en e  in the rep ro d u c tio n  of labour 
in two w ays. In the f i r s t ,  le g i t im ise d  under  the Native Building W o rk ers  
Act of 1951, s ta te  s t r u c tu r e s  o p era ted  to a lloca te  po s it io n s  in the d iv is ion  
of labour in build ing p roduc tion . In the second the s ta te  d e te rm in e d  the 
conditions and re la t io n s  of p roduction  of housing  fo r  A frican  w o rk e rs .
In th is  a n a ly s is  of the p r o c e s s  of policy  fo rm ula tion , the ro le  of r e s e a r c h -  
r e la te d  a p p a ra tu se s  -both  in developing the ' te c h n ic a l  m e a n s ' fo r  policy  
im p lem en ta tion  and in p rov id ing  the ideo log ica l ju s tif ica t io n  fo r  r e d u c t ­
ions in s ta n d a rd s -  e m e rg e d  as a key fac to r  exp la in ing  the b a s is  to 
township p o l ic ie s .
How ap a r th e id  p o lic ie s  w ere  t ra n s la te d  into p ro g ra m m e s  at the
lo ca l  lev e l  was exam ined  in ch a p te r  5, which focused  on the Jo h an n esb u rg
City Council and the co n s tru c t io n  of Soweto. This c a se  study of the
m e c h a n ism s  through which housing  and in f r a s t ru c tu re  w ere  prov ided  in
the townships suggested  s e v e ra l  im p o rtan t  findings co n cern in g  the n a tu re  j
of s ta te  in te rv en tio n . O pera ting  without the in te rv en tio n  of p r iv a te  building
c o n t ra c to rs ,  the H ousing  D iv is io n 's  building o rg an isa t io n  in c re a se d  the
ra te  of p roduction  with a s im u ltaneous  reduction  in the c o s ts  of housing .
On c lo s e r  exam ination , the so u rce  of the 's a v in g s ' was loca ted  in the
p a r t i c u la r  fo rm  of explo ita tion  of A frican  building w o rk e r s .  T h e ir  unpaid
*
ldbour su b s id ised  p a r t  of the c o s ts  of p roduction  of h ous ing  and in f r a ­
s t ru c tu re  w here s im i la r  p r a c t ic e s  w ere  in s ti tu ted . T hese  findings gave • 
r i s e  to fu r th e r  im p o r ta n t  questions  concern ing  the a c t iv i t ie s  of the s ta te
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in i ts  ro le*as em p lo y e r  - r a t io n a l is in g  the labour p r o c e s s  in building 
p roduction  - and in i ts  ro le  as 'lan d lo rd ' c o n c e rn in g  ques tions  of 
d is tr ib u tio n  of the c o s ts  of housing. These  w ere  a d d re s s e d  in the final 
ch a p te r .
In seek ing  to identify  the consequences  of s ta te  in te rven tion , 
and to u n d e rs ta n d  the ro le  of the tow nships within the o v e ra l l  so c ia l  
fo rm atio n , c h a p te r  6 focused  on th re e  r e la t io n sh ip s .  F i r s t ly ,  an 
exam ination  of the re la t io n sh ip  between the p roduction  of the townships 
and re la t io n s  of p roduction  showed how s ta te  s t r u c tu r e s ,  which w ere  fo rm ed  
in a specific  se tting , had effec ts  in a r e a s  which w ere  quite  rem oved  f ro m  
the in it ia l  po licy  in ten tions .  Secondly, an a n a ly s is  of the re la t io n sh ip  
between the c o s ts  of p roduction  and co s ts  of rep ro d u c tio n  showed that, as 
a consequence of the reduc tion  in house-bu ild ing  and in f r a s t ru c tu r a l  c o s ts ,  
a l l  s ta te  su b s id ie s  w ere  rem o v ed .  The tendency to m ake  c o s ts  of r e p r o ­
duction of the lab o u r  fo rce  in the townships se lf  f inancing  was th e reb y  
re in fo rc e d .  F ina lly ,  the re la t io n sh ip  between lo ca l  and c e n t r a l  au th o r it ie s  
was exam ined  in the light of the in c re a s in g  c e n t ra l is a t io n  in both policy  
fo rm ula tion  and im p lem en ta tio n . H e re ,  the tow nships w ere  s itua ted  in 
the context of o v e ra l l  ap a r th e id  po licy . The range  of p r a c t ic e s  fo r so c ia l  
co n tro l  involved in the p ro c e s s  of im p lem en ting  the townships ap p eared  
to be c e n t r a l  to the p r o c e s s  of fo rm ula tion  an d ,in c re a s in g ly  f ro m  the 1960s, 
im p lem en ta tion  of 'B an tu s tan ' p o l ic ie s .
While in 1948, 'a p a r th e id ' was a som ew hat vague concept, th is  
's tu d y  h as  h ighlighted som e of the so c ia l  p ro c e s s  invo lved  in i ts  'c la r i f ic a t io n ' 
and e labo ra tion  du r in g  the 1950s. It is  hoped that, th rough the focus on the 
ro le  of the s ta te  in conditions and re la t io n s  of p roduction  and consum ption 
of housing fo r  A frican  'lab o u r  r e q u i re m e n ts ' , th i s  th e s is  m ak es  a co n tr ib u t­
ion to the u n d e rs tan d in g  of so c ia l  re la t io n s  in South A fr ic a  and the fo rm atio n  
of s ta te  s t r u c tu r e s  fo r  in s t i tu t io n a lis in g  the © apress ion  of ap a r th e id .
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